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Executive Summary'

Guyanais apoality characterized by politicized racidization. Thisterm captures the
fundamenta phenomenon whereby extant racid differences are exploited and
emphasized for political gain. Though there are important countermanding forces, a chief
danger for Guyanais that contemporary events become tomorrow’ s history; continued
conflict lad over past injustice — perceived or real — creates astructura pattern of distrust
that permestes the entire socid system. We may assert today that racia tensonsin
Guyana are imposed by the politica class. Over time, however, the success of such
impogtion tends to create much greater division and deeper societd cleavages.

The assessment framework identifies five variables consdered by political scientiststo
describe the critical issues at stake in the process of democratic consolidation. Thesefive
variables and related summary findings are provided below.

Consensus

Consensus is basic agreement on the scope and content of the political arena. The
essence of democracy is ordered competition. Consensus issues address the basic rules
under which such competition takes place.

o0 InGuyana, dl rdevant political actors agree on the basics of state boundaries,
citizenship attributes, and the notion that democracy is the legitimate means
for contesting palitics, however, consensusis eusive in many other important
areas. Oneinformant said, “We can't even agree on what to disagree about,”
capturing the quintessentia abbsence of common ground among politica
actors.

0 There are fundamental disagreements on the proper role of the state, the party,
and the government — and a pronounced tendency to conflate dl three in both
discourse and practice. Thisleads the two main parties into constant battle
over the appropriateness of various congtitutiona structures and arrangements.
These battles occur in many different spheres, but an archetypa outline of
gandard argument continualy recurs.

= For example, the Peopl€e s Progressive Party/Civic (PPP/C)
complained bitterly about highly centrdized and tightly controlled

! This assessment attempts to be as clear and direct as possible and consequently would only be suitable
for general distribution in Guyanain summary format. Yet the team believesit is necessary to address
some of the central issues of democratic consolidation in Guyana head on, precisely because they are so
often ignored, talked around, or shamelessly manipulated in contemporary political practice. The
Guyanese political elite commonly practice the fine art of plausible deniability that allows themto use
loaded references to race, and proxy actors, to garner votes from destructive racial polarization while at
the same time denying any racial motive. Overall, theteamis convinced that Guyana does not have a race
problem, it has a politics problem.
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structures of state power when it wasin the opposition prior to 1992.
Today, the PPP/C indicates that decentralization is unwarranted,
though perhaps necessary to please the donor community; however,
the party has taken only modest stepsin that direction. The People's
National Congress/Reform PNC/R stance is 180 degrees opposite.
The opposition now bdieves that the central state must cede
sgnificant control and power to municipdities and locd areas— a
position a odds with the party’ s views when it held the reigns of
power.

0 Thereisan‘dl or nothing' approach to paliticsin Guyanathat systematicaly
devalues compromise and drives parties to criticize each other regardless of
theissue. Credit isnot given where credit is due, and blame is directed at the
other party even when the accusing party’ s own shortcomings are obvious.

Rule of Law

For example, the recent proclamation that local eectionswill likey be
postponed is blamed on the opposition’ sintransigence, when in fact
government spokesmen are well aware that thelr own preparations are
aso far behind schedule

Condtitutiona reform is currently staled. The main parties are unable
to come to terms on the detailed content and modalities of reform nor
are they willing to implement reforms aready agreed upon.

Rule of law refersto the will and ability of a nation to enforce the rules of the politica
game. There may be consensus about the rules of the game, but without timely and
cons stent enforcement through judges, courts, Satutes, lawyers, police, and informal
means, thereisno rule of law.

0 Thequdity of rule of law in Guyanais very much mixed. Guyana
demonstrates widespread rhetorica support for the ingtitutions of justice and
their vitd function in ademocratic society; however, there are many
symptoms that suggest the Rule of Law is deegply troubled.

Thereis conditutiona ambiguity and irrationdity as evidenced by the
Inter-Party Didogue. The Didogue is not a condtitutiona body but
has begun to take on the trappings of a quas-permanent body. In the
short run, the Inter-Party Didlogue may be a hedthy sign of the
flexibility required to face acute palitica tensions, but if the didogue
goes on too long, it may reflect the syslem’ s engrained propendty for
extra-conditutiond rule.

In the area of human rights, extra-judicid killings by law enforcement
personnd have long been aproblem. Today, the PNC/R feds
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Competition

victimized by police in aprocess of palitical revenge and is criticd of
‘rogue forces in the police service. Prior to 1992, however, the
opposition PPP/C had articulated the same notion — police targeting of
opposition supporters for politica reasons.

Case backlogs become serious human rights issues when alarge
population of prisonersis on remand.

Many informants noted that Guyana.is extremely litigious. In a curious
twit, those who do not want issues resolved and who benefit from the
gatus quo often use the inefficient courts and long delays as ameans
of avoiding legd responghility.. Thisisnot only an abuse of the legd
system, but aso gives rise to opportunities for corruption.

Charges of politica interference in the courts are adamantly denied by
high-level justice system actors but widely believed to occur on a
regular basis.

Corruption and mismanagement at the Magisirate level isaproblem
recognized by the justice system itsalf aswell as other interested
observers (Bar Association, defense lawyers, donorsin the justice
sector, €tc).

Narco-trafficking seems to pose a growing threat to public order and
could develop into amgor threet to politica dahility if left unchecked.

Free and open competition for power based on popular sovereignty is perhaps the
defining lement of democracy. Free and fair dections are critica, but other closdly
related realms of competition are equaly important, i.e., checks and balances, democratic
decentrdization, economic competition, public space for plurdism, an active civil

society, and competition for ideas, including free media and freedom of expression.

o Informd terms, the Guyanese politica system alows open competition for
public office and amultiplicity of politica parties Despite rdentless
polarization, Guyana has demondtrated progressin carrying out elections
deemed free and fair, a least in technical terms, by neutrd observers.

Elections are characterigticaly marked by racid block voting,
heightened racid tensons, and significant violence.

o Compstition in government islimited by a powerful executive and perhgps
more importantly by an dl-powerful inner cadre of party-based decision
makers. The apparatus of state and those of government and the ruling party
arevirtudly indisinguishable.
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= ‘Democratic centraism’ dominates the actions of politicad parties.
High-leve officias make decisons, and it is expected that the rank
and filefal into line without question or debate.

=  Paliament isfeeble and currently crippled by gridlock over
condiitutiond reform.

= Judiciary has nomina independence but remains overshadowed by a
strong executive.

v" Problems of resources
v Problems of paliticd interference

0 A politica culture of open competition is notably lacking as discussed earlier
under Consensus.

o0 Themediain Guyanaisfree but woefully inadequate for objective news
reporting, analyzing and commenting on public palicy, and holding paliticians
accountable in the public arena.

=  Typicdly, the mediais both blatantly politicized and manipuletive or
incapable of analyss

= Both print and broadcast media often dlow themsalves to be used by
politicians to get their messages out without questioning facts.

v For example, using dumsy editing of file footage, GTV made
use of aGECOM pressrelease to portray the USAID DG
assessment team as poised to fund dl of GECOM activities for
the next five yeard Y &t, the assessment team was never at any
point interviewed by GTV.

o Competition in the economic sphere is evident, but old patterns of distrust
persist between the private sector and government and between different
elements of the private sector. Antagonism among different eements of the
private sector — often with aracid or palitica flavor — hinders investment and
economic growth.

= Therearedidinct differencesin the vested interests of wedthier
elements of the private sector based in Georgetown versus other
business sectors, especidly smdl and medium businesses and regiond
business interests.

= Wedthy private sector interests in Georgetown tend to be dlitist and
are perceived as pandering to the government.
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= New levelsof activity and advocacy among regiona Chambers of
Commerce seems promising.

0 Thereisevidence of growth in civil society organizations and activities during
the past decade. New types of organizations have emerged. Some have
carried out advocacy campaigns. Civil society has participated to some extent
in the process of condtitutiond reform. Nevertheless, the role of non+
governmenta organizetionsin society is not clearly defined.

= Civil society tends to be fragmented and poorly organized.

=  Many civil ociety organizations have interna organizationa
weeknesses and require inditutiona strengthening.

= Paty palitics and ethnic polarization have an ingdious effect on civil
society organizations.

= Civil society isstymied by externd perception of party bias;
watchdogs are muzzled by government charges of politicization.

=  Thefundamentd legitimacy of cvil society asapalitica player is
congtantly questioned by the politica classwith the query “who
elected them?”’

= Trade unionigm in Guyanaisamicrocosm of the politica system —
public sector oriented, defined largdly by ethnicity, and closdly tied to
mgor politica parties.

» Rdigious organizations play aweatchdog role and have taken initictive
to promote socid peace and interfaith cooperation.

= Women's groups, the Bar Association, the Guyana Human Rights
Association, and Regionad Chambers of Commerce, are positive
contributors.

= There gppears to be a genuine opening a present to organize localy
around specific issues, asin the positive experience thus far of the
NDI-assisted New Amsterdam Action Group.

Inclusion
A criticd hadlmark of democracy isincduson. Formd inditutions and informa practice
should support the rights of dl citizens to participate in both governmental and non-

governmenta arenas. Inclusion should be both broad and deep, with al segments of the
population consulted to the greatest extent possible, which is consistent with efficient
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government function. Rights of participation should be both guaranteed in law and most
importantly in practice. Despite improvement since the Burnham era and spectacularly
high rates of participation in nationa dections, perceptions of excluson permegte the
politica and socid life of the country.

0 Theuseof race asapolitical marker has dlowed it to become a particularly
destructive tool of exclusion.

= Patiesprey onracid differences, fears of deprivation, histories of
victimization, and ethnic insecurity to gpped to the basest ingtincts of
Guyanese society.

» Indudon of ‘party crossers isacommon tactic for both parties, but it
is perceived as afacade, because appeals to race continue unabated.

0 Geographic excdluson isaso an important issue, with politics largdy afunction of
Georgetown and to an important extent the coastd plain. Y et alarge minority
population of Amerindians as well as othersinhabits the hinterlands. They arethe
poorest, most isolated, and most marginaized of Guyand s citizens.

0 Top-down, centraized politics excludes locd citizensin a profound manner.
Though citizens are the politica shock [7] troops and the voting base of the two
magjor parties, mechanisms to hear and respond to loca issues, grievances, and
opportunities are non-functional. The parties, the state apparatus, and the palitica
culture al operate in hierarchica fashion to exclude massve segments of the
population from even prosaic decisions.

=  The party-list mechanism deters accountakility.

= Engrained habits of democratic centralism do not allow grassroots
perspectives to percolate upwards, even informdly.

= Peoplefed ‘hard done by’ — victimized, ignored, exploited, and
subject to top-down dictation. A profound sense of dienation could
ultimately thresten state authority or be used cynicdly to further
exacerbate racid tensons.

The assessment team believes that, as awhole, the issue of incluson is of highest urgent
priority and further judges that nationd level political figures and indtitutions are, & the
present time, uniquely unsuited to make positive contributions in thisarea. Bluntly put,
the parties and indtitutions of sate have systematicdly creeted this Stuation. They are
unlikely to be productive partnersin battling both the symptoms and the root causes.
Therefore, the assessment team urges a refocus on loca government reform and loca
citizen participation.
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Good Governance

Issues of good governance are intertwined with al four previous assessment variables. In
the most immediate sense, good governance refers to efficiency and openness. In broader
terms, the impact of al other variables comes together in the area of governance. Good
governanceis ‘where the rubber meets the road;’ it is the effective delivery of basic

public goods that citizens can reasonably expect from a democratic State.

o

Guyanais an anomaly of high potentid for governance capacity and low
levels of palitica will.

Despite serious chdlenges, Guyana demondrates high governance
capacity in areas as diverse as dection management, legd training,
judicid andysis and management, educationa systems, and maintenance
of acomplex infrastructure.

= Guyanaworks remarkably well: Street lights function, Sreets are
clean, and a huge public works infrastructure of dikes, irrigation,
and seawdlsisin place. Despite deterioration, ongoing efforts are
taken to assure infragtructure integrity.

=  Guyanadoes not suffer a dl by comparison to countries with a
gmilar leve of economic development in spite of serious dedlines
since the 1970s.

The team thus concludes that Guyana can cregte or maintain a high level

of capacity in areasthat it focuses on and prioritizes. Shortcomingsin
democracy and governance appear to be primarily, though not exclusively,
problems of politica will.

Incentives for reform are not in place. Parties follow the shortsighted logic
of electord politicswith little regard for delivering the fruits of democratic
life

Inefficiencies, lack of trangparency, and mismanagement arerifein
tendering, contracting, investment code drafting, court case management,
deeds register, magistrate courts, traffic police, and the assessment and
collection of loca government rates, to name only afew.

Citizen advocacy groups are few and weak.

The brain drain generates overseas remittances that help keep the economy
afloat, but the brain drain has a severe impact on government capecity,
since the government cannot compete with the private sector for the best
young talent or seasoned managers.
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The main set of strategy recommendations emerges out of the discussion of Good
Governance, but these recommendations draw fully on problems and opportunities
identified through andysis of the other four varigbles.

Strategy Recommendations

The team views locd government and loca-leve citizen participation as clearly the most
promising — and perhaps the only logica point of entrée given Guyana s current politica
gtuation. Nationa actors have proven to be salf-interested, unwilling, uncooperétive,
and largdly untrustworthy, while pilot efforts a locd levels have offered much more
promise.

Loca governance should by no means beidedized. In someingancesit efficiently re-
articulates the pathologies of the political center and can be the site of sSgnificant anti-
democratic activity. Ultimately only the Guyanese can meet the difficult chalenges
ahead and hold their political leaders accountable. By focusing on loca government
cgpacity building and by promoting the ability of loca citizensto interact positively and
consgently on issues, anew culture of democracy may emerge. In the long term,
empowered and efficient local communities can have an impact on top-down parties.
When eectora blocs become threatened, parties will be forced to respond and dlow
greater incluson at higher levels of government. Thisin turn will require politiciansto
join together and reach consensus — further enabling positive politica interactions. This
isalong-range vison and requires along-term drategy.

In the area of Consensus the team recommends the following:

Prospective locd government officids (most likdy to be paty members)
represent immediate opportunities for training in locd government function and
the need for concerted consensus building.

At the nationd level, a cross-party retreat of promising young party leaders —
amed a understanding and playing aleading role in effective loca governance
reform — may serve as a carrot to induce acceptance of what otherwise could be
perceived as meddling.

Many minority groups are denied the opportunity to have their voice heard or to
fulfill ther potentid. Thisis particularly true for women. The Misson should
expand and strengthen programs that encourage participation and measures that
enaure the inclusion of women in the decison making process. All opportunities
for training should ensure gender balance where it is practicable to do so.

The intractable nature of Guyanese ethnic- palitics points to the need for
dternative conflict resolution mechaniams. In this regard, the duly congtituted
Ethnic Relaion Commisson may represent atarget for modest levels of technica
support. Support for peace education and peace councils (in collaboration with
the UNAG) should complement traditiona decision making activities of the
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courts and the legidature. The project could productively incorporate incoming
vigts of elder statesmen and public forafor face-to-face interaction.

In the area of Rule of Law the team recommends:

Continuing USAID ongoing support to the statutory process and to the Joint Task
Force on Locd Government Reform.

0 Inparticular USAID should take every opportunity to underscore and
support afull and meaningful implementation of the congtitution’s
Articles 74 {3} and 75, which provide for an autonomous democratic loca
government sructure. This should work againg the ingtdlation of the
pathologies of party control at the most locdl leve.

Therole of the Ministry of Local Government and Regional Development in
relation to the new Loca Government Commission will need to be established.
USAID should consder technicd assstanceto ad in darifying and rationdizing
the legd status of the Commission and the Minigtry of Local Government and
Regiond Development with an eye to promoting maximum autonomy & the loca
level.

The newly eected locd governance organs will be charged with agreeter rolein
law and order and rule of law than is currently the case. While the scope of this
changeis yet to be determined, staff and dected officids will need training and
knowledge regarding a host of issues that they have previoudy not been asked to
consder. Aspart of an overdl training and TA package (recommended under
Good Governance below) there should be modules to develop competencies that
would dlow effective policymaking as well as oversght of law and order and
functions of the rule of law.

Mechanismsfor locd dternative dispute resolution (community-based and local
government-based) could be an important mechanism to prevent locd policy
makers from adding to case backlogs.

USAID should continue periodic ingtitutiona support for the Bar Association, the
Association of Women Lawyers, and Legd Aid, particularly in ther effortsto
conduct outreach to loca aress. Targeted at locd citizen participation aswell as
loca governance officids, this should take the form of assstance for publications,
public education, citizenship training, popular legd training, legd or

condtitutiond training. Substantive focus should be on LG reforms, local
governance functions, and the legd role of citizen organizations.

0 Inaddition, USAID should identify and support other local NGOsin
diffuson of information on LG reforms.

To respond to issues in the area of Competition, the team recommends the following:
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One priority of the Guyana Electord Commission (GECOM) is the compilation
of aNationd Rolling Regigter. The regidration function may need to be
decentraized to exigting loca government offices such asthe Regiond
Democratic Council (RDC). The Mission may be well placed to provide modest
support but not to create independent regiond registration offices.

Support for independent media is a component of Mission efforts to promote the
development of democratic practices and ingtitutions. Other donors have provided
crucia financid support on the regulation of the broadcast media and the
implementation of adequate legidation. Additiona unattended problemsinclude
poor journdigtic sandards and editoria mismanagement. The Missioniswell
placed to provide journdidtic training for respongible investigetive reporting on
issues rather than events that exacerbate tensonsin the society. Such training
should include talk show hosts who have been some of the worgt offendersin
inciting unrest. The focus of training should be coverage and andysis of
condtitutiond reforms relaing to local governance, establishment of local
government ‘ beats,” and helping reporters become more knowledgeabl e about
these issues.

The team recommends civic education programs and media campaigns that
explain the nature of loca government reform and the role of civil society. This
should include media and civic education to promote particular policy agendas of
local communities

The duly congtituted Local Government Commission (when formed) will
complement reforms and prospects envisaged here for local governance. The
Mission should provide support to the Commission in the form of technica
assigance and training with a view to enhancing the enabling environment for al
local government officias.

Therole of civil society can beimproved by strengthening group partnersin loca
governance. The New Amsterdam Action Group serves as a pilot project for
action-oriented, nonpartisan partnerships with local government. Support should
be proactive in nature; the Mission should specificdly target issue-focused
partnerships that straddle both race and party politics.

The Misson should build on its success in facilitating private sector collaboration
at local and regiond levels, especidly with smdl and medium-sized businesses.
This offers the advantage of being an important cross-sectord linkage for DG and
EG SOs.

Inthe areaof Inclusion, the team recommends the following:

The cause of inclusive governance would be served by ongoing program support
for condtitutional reform. This could take the form of support for an ongoing
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reform process aswell asimplementation of loca government reforms aready
agreed upon, including:

o Egablishment of the Locd Government Commission

0 Further efforts toward democratic decentrdization

0 Modes of representation that ensure accountability to citizens and local
communities (congtituency based representation)

Program support should be made available for civil society advocacy on behdf of
the Ethnic Relations Commission and other parliamentary commissions focused
on indusion, including human rights and gender equity.

Program support should facilitate actions that focus on practica loca concerns
cutting across ethnic differences.

Some program effort should directly address problems of ethnic insecurity via
forums, workshops, media campaigns, and collaborative efforts, especidly at the
locd leve.

In the area of Good Gover nance, the team recommends the following:

A full-featured, in-depth capacity building program to enhance efficiency and
accountability in loca government ingtitutions. The more tactical e ements of the
programs should address strategic planning, budgeting, accounting procedures,
consultation, community participation, bureaucratic survivd, taxation, and legd
education.

The Misson should prioritize actions that enhance the governing capecity of what
islikely to be avery high proportion of new-intake RDC and NDC counsdlors.
This might include grategic efforts in the area of information technologies,
provision of computer equipment, operational handbooks and networks.
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Section | Introduction

Race, Palitics, or Simple Politesse?

It was alittlething. A group of 16-yearold schoolboys were on their way home laughing,
spping from Coke bottles, and walking up a busy Georgetown street. Nearby, an elderly
I ndo- Guyanese woman flinched and struggled to make her way through the morass of
motor scooters, rushing mini-buses, and honking taxis -- it was clear that because of her
fralty, shewasin over her head. One of the young students looked up, noticing the
woman hafway into the sreet. He did what he had been taught to do. He shouted down
aminibus driver and waved ataxi to a stop as he stepped directly into the traffic. Hethen
ran over to the woman and gently helped her across four lanes of busy traffic. He dashed
back across the street and rejoined his friends whose reactions were appropriate, a brief
tease and afist on the arm and they on their way. It was nothing. Any one of them
would have done the same thing had they noticed her first.

Of coursein Guyana, the fact that the schoolboy was Afro- Guyanese and the woman
Indo- Guyanese could make a prosaic act of kindnessinto ameaningful political act. Itis
sgnificant for democracy and governance assessment precisaly because race did not
enter into the caculations of either protagonist. There was no time to think about the fact
that the old women probably voted PPP/C in the last election and thet the young boy may
well have hopped on the minibus to Buxton, hotbed of support for the PNC/R. The
traffic moved on and no one noticed. In that ingtant, they captured the ideal and the
genius of Guyana s nationa capacity.

Unfortunately, though such moments are repested thousands of times a day in Guyana,
the tenor and tone of palitics hererardy cultivates such civility. Instead, paliticsin
Guyana plays on difference, accentuates conflict, cultivates mistrust, and profits from the
ddled socid and economic development that results. Y et that moment of human
kindness and mutua support is asnap shot of the interdependency and cultura plurdism
that normdly prevailsin Guyana

We want to be clear. It serves no one to romanticize away obvious culturd differences
and a profound set of prgjudices that exist among people on both sides of the racid and
political dividein Guyana. Y€, inspite of decades of political manipulations, these
divisons are not so extreme or so profound that they cannot be bridged in a hedthy, well-
functioning, democratic system. Guyanatoday is not such asystem.

Guyanais apolity characterized by politicized racidization. Thisterm capturesthe
fundamenta phenomenawhereby extant racid differences are exploited and emphasized
for politica gain. In numerous discussons with the assessment team, literdly dozens of
interlocutors from dl levels of Guyanese society repestedly made thispoint: “We live
together peacefully, we eat each others food, care for each others children, we atend each
others weddings, and support each other in hard times. But when eection time comes,

the paliticians from Georgetown sow discontent.”
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The fact that violence tends to follow the electora cycle, or reponds to other moments of
political tenson, suggests that violence and ethnic conflict are primarily a product of
politica manipulation and not inherent of inevitable socid, ethnic, and racid conflicts. A
chief danger for Guyanais that contemporary events become tomorrow’s history.
Continued conflict overlaid on past injustices— whether percelved or real — has created
sructura patterns of distrust that virtualy define the politica system. Therisk isthat
these toxic patterns — if left unchdlenged — will penetrate to the very core of Guyanese

society.

Though we may be able to assert today thet racia tensionsin Guyana are imposed from
the political class, the success of such imposition over time can have the effect of creating
much greater divison and deeper societa cleavages. Thusaviciouscircle of politica
manipulation paired with localized events of violence leadsto aspird of distrugt,

revenge, and mutua disdain. The continuation of such cycles can rapidly escape the
control of the politicians who promote them. Alternatively, such cycles can lead to the
promotion of increasingly polarized and extreme paliticians who in turn use more vicious
tactics to widen theracid gap. In extreme cases, (Rwanda, Bosnia, and Nazi Germany)
genocide resulted. Y et these extreme cycles are not inevitable in Guyana or even
probable if citizens take advantage of a set of unique attributes that Guyana possesses.

This assessment lays out the chalenges faced in contemporary Guyanain the areas of
democracy and governance. It then suggests a broad strategy that responds to Guyanese
political redities, opportunities offered by loca government elections dated for the
coming year, and the comparative advantages offered by USAID and by the past
programming in the DG SO by USAID/Guyana. In the context of the broad strategy
recommendations, the team aso includes a set of suggested activities considered
congstent with the proposed strategy. The activity recommendations should be
consdered illudrative or suggestive rather than definitive.

The DG Assessment Method, Framework, and Findings

The Democracy Center of USAID regularly conducts DG assessments around the globe
using astandard research tool. Typicaly, teams spend three weeks in the country and
meet witha hogt of paliticd actors, from high-leve politica operativesto civil society
representatives aswell as a sampling of loca-leve paliticians and community groups.
The Guyana DG assessment team began work in Washington conducting preliminary
interviews with USAID implementing partners, other donors, and reviewing reports and
research on Guyana. After ateam planning meeting, the team assembled in Guyana with
three members. two expatriate researchers and a Guyanese lecturer in government at the
Universty of Guyana. The team spent 17 daysin Guyanaincluding athree-day fidd trip
to Barbice, New Amsterdam, and Corriverton. Through key informant interviews, focus
group discussions, and participant observation, the team assembled a series of
impressions on the current sate of democracy in Guyana
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Section Il Recent Political History and Current Political
Environment

After more than thirty-four years as an independent nation and nearly ten years of efforts
to consolidate democratic ingtitutions, the evidences of Guyana s socid, politicd, and
economic decline are obvious. Massive outward migration, racia polarization,
breakdown in socid relationships, the increasing menace of drugs, rising rates of
HIV/AIDS, unemployment and poverty combine to pose dramatic chalenges. The
oppressive stuations of many women and the hopeless sate of large numbers of
unemployed youth are largely unattended. Free and fair elections created many vidas for
change in the 1990s but failed to ddliver the stability and security that some had hoped
would result.

The enormity of the problems renders ineffective the capacity of government, evenif it
had the will, to solve al these problems on itsown. Socid partners have limited space to
contribute their physical, financid, and intellectua resources to endble thisrichly

endowed country to achieve its potentia, and its citizens — across race, class, gender, age
and other differences— to achieve equdity in dl spheres of nationd life. The legacies of
colonidism and externd intervention shagpe Guyana s domestic agenda. Though
operating in a context molded by history, the nation, and its political leadership, has yet

to extricate itsdf from the past and craft away forward that reaches beyond palitical
racidization. Thus amore recent account of politica eventsis most relevant to the gods
of this assessment.

While Desmond Hoyte, who burst unto the politica scene after the degth of the highly
authoritarian Forbes Burnham, earned the pseudonym “Desmond Persaud”, his efforts to
include Indo- Guyanese brought minuscule change to the racid polarization that continues
to pervade society. Hoyte expressed determination to turn Guyanaaround. Hisearly
lifting of the ban on flour, establishment of a Code of Conduct to attract foreign

investors, “freeing up” of the Party controlled press and radio, and invitations to the
western powers to reintegrate Guyana through new political and economic srategies- |eft
many Guyanese wondering if he was showing disdain for his predecessor. Others opined
that Hoyte had dways held divergent views but he could not openly express them for fear
of the powerful Burnham.

The slver lining was beginning to peek through the clouds. Foreign investors were taking
asecond look at Guyana given the change in economic philosophy and the adoption of
sructura adjustment programs under the aegis of the World Bank and Internationa
Monetary Fund. Local investors expressed renewed hope in the private sector and the
Indo- Guyanese were widdy supportive of Hoyte. He was regarded as the statesman
Guyana needed to recover from a paralyzed sociaist economy.

However, the elections of the People' s National Congress [PNC] continued to attract
enormous criticism particularly from the main Opposition Peopl€e s Progressive Party
[PPP/C] and other civil society groups pointing out that they were routingly rigged.
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Confident in placing the vilified eectoral process under closer internationa scrutiny

while a the same time powerless to resst international conditionalities, Hoyte decided to
go to atrangparent poll in 1992. It is claimed that Desmond Hoyte, despite advice (from
PNC comrades) to the contrary, was responsible for the presence of former President
Jmmy Carter to monitor Guyand s Generd and Regiond Elections. When Carter
declared the PPP/C winner of the 5 October 1992 elections, the 28-year PNC
Adminidration passed into history.

The defest of an over-confident Hoyte was assured by the false security some Indo-
Guyanese wove around him. Given current demographics, aPNC/R victory at the polls
could only be secured by an exodus from racia voting. The main politica contenders
PPP/C and PNC/R continue to apped to the ethnic insecurities of the Afro and Indo
Guyanese. Theracerivary perssts over an estimated population of 770,100 (48% Indos,
33 % Afros, other ethnic groups 19 %). All those who turned out to welcome and
garland Hoyte as he campaigned in their didricts, have remained unable to endorse his
leadership since that time. The PNC has mounted repeated claims of eectora fraud and
manipulation of the Voter’s Ligt to disenfranchise its supporters. Further, the dissent of
the PNC supporters has been expressed through politica protests, many of which
become violent on less than acceptable levels and frequency.

Initidly, PPP/C’ s eection through the person of Dr. Cheddi Jagan’s was widely accepted
and even the staunchest critics argued that his prolonged period in opposition made him a
leader with agrest dedl of credibility. But political resentment set in when the PPP/C
adminigtration engaged in positive discrimination in an atempt to ded with itsown
insecurity as an Indo-government in the hands of an Afro-dominated public bureaucracy
and armed forces. Bereft of the professond talent necessary to transform amoribund
bureaucracy, the PPP/C looked inward, placing narrow political loyalty above merit and
efficiency. Through the five years since the degth of the founder leader, the ascension to
office by hiswidow Mrs. Janet Jagan and later President Bharrat Jagdeo the
adminigration has been imbued with charges of nepotism and graft, and Ministers and
party officids have been perceived as engaging on ogtentatious lifestyles. The PPP/C of
course hotly denies any assertion that they have engaged in dientalism, nepotism or other
abuses of power. When presented with evidence to the contrary, the most common
response isto point out that the PNC/R plundered the state while in power for 28 years.
The ungtated implicationis that the PPP/C is only engaged in evening the score and that
critics ought not concern themsalves with aleged irregularities until the PPP/C has had

an equa amount of time in power.

Brain Drain and Human Capacity | ssues

Today, theflight of human capitd to the US and Canada and other Caribbean idands il
provides aformidable chadlenge to development. Thistrend first commenced under
Burnham' s repressive socidist policies, as palitica opponents were ridiculed, charged,
and dragged before the Courts. Under the Hoyte rule, dow economic progress and the
effects of sructura adjustments left many no choice but to seek anew life on “greener
pegtures’. The low wages and salary structure dongside high unemployment, declining
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world market prices for rice and sugar, and lack of targeted foreign direct investments

dill force many to migrate. The remittances from abroad are certainly arich source of
foreign currency but direct foreign investment and enduring economic growth relieson

an educated and capable work force. In the case of Guyana, while many patriotic citizens
remain, theloss of ahighly skilled professond classes mean that human capacity issues
abound and threaten the ability of the state to respond to bureaucratic imperatives.

Poverty Reduction Focus and Constitutional Reform

Guyanais currently engaged in the HIPIC debt reduction negotiations with the World
Bank and IMF and has recently authored a Poverty Reduction Strategy Paper (PRSP).
The PRSP represents the outline of development strategy and priorities for Guyana
Donors are expected to step in and fill gaps that might otherwise go under funded. One
important focus of Guyana s PRSP islocad governance issues which are hypothesized to
have an important relationship to poverty because of the anticipated greater efficiency
that emerges from loca government in socid service ddivery. Of equa importanceis
the greater accountability that local government is capable of demonstrating because of
its proximity to local concerns. The PRSP provides an ided strategy linkage point for
donorsinterested in loca governance reform for this reason. In combination with the
condtitutiona reforms that highlight anew and increased role for local governance, there
isample room for donorsto assist the stated priority development gods of Guyana.
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Section Il Actors, Interests, and Institutions

Actors, inditutions, and the play of interests or incentives are determinant eementsin
trangtion to democracy, or, conversdy, in stifling innovation and reform in the politica
gysem. This section reviews anumber of pecific dementsin Guyand s political
environment and assesses the current or potentia role of these actors and indtitutions,
including both congtraints and opportunities for trangtion to a more democratic system.

Poalitical Parties

Political parties in Guyana pre-date both nationa independence in 1966 and earlier
attainment of universd franchisein 1953 under the colonid regime. The Popular Party

was active in the 1920s and 1930s and the Labour Party in the 1940s (Jagan 1997, 59-60).
The country’ sfirst mgor party was the People s Progressive Party (PPP) formed in 1950.
With a solid base in organized labor, the PPP emerged as a genuingly multi-racid party
committed to socidist ideology and struggle againgt colonidism.

The mgor politica partiesin Guyana are closdy dlied with the trade union movement.
Indian and African workersin the early 20" century joined forces to struggle for better
wages and the eight-hour day (ibid, 292). In 1950, the PPP built on this precedent and
organized in urban and rural areas around both African and Indian oriented labor unions:?

This proved to be a highly successful political strategy. The PPP won three successive
electora victoriesin 1953, 1957, and 1961; however, between 1955 and 1958, the PPP
was torn by internd crisis and acrimonious rivary between Cheddi Jagan and Forbes
Burnham. According to Jagan, initia PPP support for a West Indies Federation was
opposed by Hindu pandits and others on the basis that Indian interests would be
submerged by an African-dominated regiond Federation. At this point, some Indian
leaders originated the term apan jhaat, or vote for your ‘own race,” to frighten Indian
voters fromthe PPP in 1953 dections, using an apped to ‘racist emotiondism’ (Jagan
1997, 114). Jagan later dropped his support for the West Indies Federation.

In the mid-1950s, there were two competing parties operating under the same name
(PPP), with urban-rural and racid differencesin their respective bases of support. In the
wake of 1957 dections, the party formaly split aong racidly polarized lines, and
Burnham formed the People' s National Congress (PNC). The PNC first competed
againg the Peopl€e s Progressive Party in generd eections of 1961.

The early 1960s were deeply marked by politica-racid drife and racid bloc voting. In
1964 elections, the PNC dlied itsdf with The United Force (TUF), founded in 1960 as a
party oriented to urban business interests and Catholic, Portuguese, Chinese and
Amerindian minorities. Through this dliance, the PNC was able to win the 1964

2 |ndian and African refer here to Indo-Guyanese and Afro-Guyanese respectively.
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elections despite a numerica minority of Afro-Guyanese voters and stayed in power for
28 years.

Both PPP and PNC interlocutors encountered by this assessment team echoed statements
made by Cheddi Jagan a generation ago — denid of party racidism —a leestin

ideologica terms, while noting that the colonid regime had used race and ethnicity to
divide and rule. Jagan had quoted, somewhat defensively, a 1964 comment by a British
government spokesman whose words are as gpplicable today as four decades ago: “The
main cause of the present Situation is the organization of political parties on racid lines,
each appedling to racia fears and prejudices.”

More recently, in the wake of racially tinged protests and controversy that erupted over
the disputed 1997 elections, the two mgor parties sgned the Herdmanston Accord in
January 1998 and the Saint Lucia Statement in July 1998, following negotiations
fecilitated by the Caribbean Community (CARICOM). The parties agreed to an outsde
audit of the 1997 dections, atemporary moratorium on public demongtrations and
marches, sustained inter-party didogue, establishment of a Conditutionad Reform
Commission including civil society participation, commitment to improved race

relations, and avoidance of inflammatory language.

The moratorium on demongtrations and inflammatory rhetoric was indeed temporary;
each were starkly evident during the period of this assessment (April 2002). When the
assessment team interviewed the Chief Justice, PNC/R demonstrators passed in front of
the High Court chanting “we must have justice’ — an indication of freedom of speech but
not of inter-party didogue.

Neverthdess, in kegping with the Herdmanston Accord, the government established the
Congtitution Reform Commission, whose recommendations were subsequently passed by
Parliament. Furthermore, the bipartisan Local Government Task Force met regularly
snce last year to develop loca government legidation.

I nter-party didogue was dso duly established on arange of policy issues, but this has not
been sugtained. Initidly, the establishment of inter-party dialogue gave rise to hope for
change and a momentary pause in the unrest and politica violence that has long dogged
Guyanese politics— amost the entire period since the 1997 eections. In retrospect,
despite some progress toward reform, the post-Herdmanston period has seen virtualy no
improvement in Guyanese racid politics. During the period of interviewsfor this
assessment, the inter-party dialogue was on ‘pause’ and the opposition upped the ante to
‘ active non-cooperation.’

Following the Herdmanston Accord, though somewhat delayed, the government carried
out new national electionsin March 2001. In February 2001, 13 politica parties applied
to the Guyana Elections Commission (GECOM) with aview to participating in eections.

3 See Jagan (1997, 289-303). The quoteis attributed to Cecil King , a British representative to a UN
committee (page 303). The original text of Jagan’sThe West on Trial was written in 1964, shortly after the
British forced the PPP out of the government of British Guiana.
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GECOM accredited 11 parties, but only eight parties contested in enough regions to
compete nationdly:

Guyana Action Party/Working Peopl€ s Alliance (GAP/WPA)
Guyana Democrétic Party (GDP)

Jugtice for All Party (JFAP)

Nationa Front Alliance (NFA)

People' s Nationa CongressReform (PNC/R)

Peopl€ s Progressive Party/Civic (PPP/C)

Rise, Organize and Rebuild (ROAR)

The United Force (TUF)

The March 2001 eections attained high voter turnout, totaling 89 percent. The PPP/C
won the presidency and a clear mgority in parliament — 34 of 65 seats. Asthe other

mgjor party, the PNC/R won 27 seats in parliament. Three minority parties won atotal of
four seats— GAP/WPA (2 sests), ROAR (1), and TUF (1). These eections replicated the
long-standing pattern of party politics since the 1950s — domination of ections by two
mgor riva parties with acommon origin — a veritable duopoly of party dominance.

The duopoly is based primarily on two fairly closely matched racid-ethnic voting blocks
in amulti-ethnic context in which Indo- Guyanese congtitute a demographic plurdity and
Afro-Guyanese alarge minority. Thereisof course apattern of ethnic ‘ crossover’ voting
for both major parties. A number of informants for this assessment noted that PNC/R
(Afro- Guyanese congtituency) had perhaps double the ethnic crossover voting rate of the
PPP/C (Indo-Guyanese congtituency) in the 2001 e ections, with crossover rates
estimated at 20 percent and 10 percent, respectively. The PPP/C Genera Secretary
clamed much higher rates of crossover voting in Linden and Bartica— areas with
reaively high concentrations of Afro-Guyanese. Nevertheless, the crossover votes —
vaunted by both parties as evidence of their multiethnic appea — only confirm the
overwhelming 80- to 90-percent racia bloc-voting base of both parties.

In short, the reform process set in place by Herdmanston is presently stymied,
condtitutiona reforms have not been implemented, rel ations between the two mgjor
parties continue to be marked by inflammatory language, and Standing Committeesin
parliament have not been established. The two parties have demonstrated little
willingness to compromise or to use parliament as the primary forum for open debate on

policy.

Both parties view compromise as a Sign of weakness. Both parties tend to be hegemonic
in relation to other inditutions, epecidly public inditutions. Despite an opening in the
system since 1992, the tendency toward party hegemony continues and encroaches on
private space as wdl as public inditutions. This pattern was firmly established in the
Burnham years. Under Burnham the PNC explicitly announced a policy of party
hegemony over dl ingtitutions of society.

% See Library of Congress (1992), Guyana: A Country Study, "Constitution of 1980” (Chapter IV).
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It may be that the mgjor parties have relatively little vested interest in thorough reform
since reform could threaten their duopoly of power and their long-standing tendency
toward hegemonic control when in power. Party leaderstend to view reform through
near-term politicd filters Does it hurt us as a party, and will it help us win the next
election? In generd, the parties are reluctant to reach out to people or to consult civil
society. Civil society advocacy is viewed as interference or political opposition. There
appears to be little opening for donor-funded politica party training. The current party
system is entrenched, and party training could be perceived as an admission of weakness.

Reform does not in fact gppear necessary to win eections; loydty to the PPP/C remains
assured due to ethnic insecurity and the Indo- Guyanese demographic plurdity. For the
governing party, true reforms may be viewed as concessons to the opposition. Onthe
other hand, the PNC/R retains the capacity to mobilize people for demonstrations and to
literdly shut down the city. This Stuation does not lend itsdlf to didogue.  Nevertheless,
mogt informantsin the present assessment retained hope for eventua renewd of inter-
party didogue, and saw the renewa of didogue as the only way out of the political criss
and unrest in the Streets,

The two mgor parties are in trandition and to some extent interndly divided. The PPP/C
shows evidence of division between an older generation of hardliners and young
reformers. The PPP/IC isdominated by asmall group of party leaders sometimes
identified asthe ‘gang of eight.” The president does not gpparently operate as afree
agent, independently of this powerful inner circle. On the PNC/R side, there is some
evidence that the current party leader and former president may step down in the not-too-
distant future. Both parties are thus presently affected by the gradud passing of a
generation of party leaders who have exercised power for five decades.

Arethere points of entrée into this seemingly intractable duopoly of party power? One
element is of course the eectora process itsdlf; elections are so a direct channd for
working with palitica parties. The Guyana Electord Commission is presently based on
active party representation within the Commisson. Minority parties play alimited rolein
the present duopoly; however, if minority parties ever won even ardatively smal
number of additiona seats, they would be well positioned to serve as powerbrokers.
Findly, locd dections offer an opportunity for change in the system and will creste a
need for cgpacity building among newly dected officids, particularly if thereis progress
in decentralizing government.

Executive Branch
The Nationd Assembly has adopted recommendations of the Congtitution Reform

Commission regarding the presidency.® These have the effect of reducing the
concentration of presidential power enshrined in the 1980 condtitution — a condtitution

® See Cooperative Republic of Guyana, “Appendix: Constitution Reform Commission’s
Specific Recommendations as Approved by the special Select Committee and
Adopted by the National Assembly.”
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designed for one man. Condtitutiona changes now limit a person holding the office of
president to no more than two consecutive five-year terms. The president and other
cabinet members are collectively responsible to parliament, and must resign if the
government is defeated by a parliamentary mgjority vote of no confidence. Under the
reform, the president’ s ability to dissolve parliament is removed, presidentia
impeachment is made eader, and presidentid ability to abolish public officesis removed.

Despite reforms that reduce presdentia power and support greater separation of powers,
the presidency remains a very strong center of power. The presidency isfar more
powerful than parliament or any other branch of government. In practice, however, the
president is ill beholden to his party, and particularly to asmall circle of party leaders.

Ministries

Some informants note the weakness of many government ingtitutions at present and
dlegethat it iseaser to go through party headquarters rather than duly congtituted
minigries. It's dear that some minidries are woefully understaffed. Some informants
suggest that the qudity of human resources in minidries has tended to decline in recent
years. Factorsin this decline include a high rate of out-migration, especialy among those
better educated, and low pay for government jobs.

Par liament

In 2000, the National Assembly enacted eectord reforms including gender and
geographica representation in parliament. 1t dso sgnificantly reduced the number of
non-elected members of parliament — now limited to Sx Ministers and Parliamentary
Secretaries digible to St in parliament. The Reform aso calls for establishment of a
second chamber — an upper house congsting of representatives of each region and of civil
society. This has not been implemented.

Parliament isto alarge extent dysfunctiond at present due to the breakdown of party
didogue and the limited implementation of reforms.  This has inhibited the
establishment of Standing Committees. Political parties emerged historicaly to win
elections but not to play their role in a parliamentary system in which the parliament
playsapivotd governing role. Parliament has historicaly served as arubber samp
supporting a powerful presidency.

There sno red tradition of a parliament with overdgght roles, standing committees,
technicd gaff, rule-driven debate, consultation, or sharing of information —what a
government spokesman caled an “executive’ parliament. A broad range of interlocutors
in this assessment have noted that the Westmingter model was imposed on Guyana— a
political environment with little or no experience of power sharing, compromise, loyd
opposition, or reasoned public debate on policy. In this context, party politics take
precedence over governance.
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Elections for the National Assembly are based on ligts of candidates rather than
individuds — a system of indirect voting and proportional representation. The Elections
Commission then gpportions seats as a percentage of the votes for candidate lists.
Proportiona representation emerged higtoricaly as a pdliaive in response to racid drife
around dections semming from parties defined by racid bloc voting. It dso hasthe
effect of making parliamentarians subject to the party hierarchy rather than accountable
to loca condtituencies of voters.

Justice System

The language of condtitutiond reforms strengthens the independent role of the judiciary,
removes judges from political control, and buttresses the role of the Judicid Service
Commission in making appointments. Under the reform, the president must accept
recommendations made by the Judicid Service Commission. The reform aso imposes
an obligation for judges to perform judicid dutiesin a‘timely’ manner. This provison
responds to a serious, long-standing backlog of cases and problems of delayed justice.
The reform aso makes provision for Guyana to accede to the Caribbean Court of Justice.

In actud practice, Guyana s judiciary is not sufficiently independent, athough it has
perhaps been more independent of the executive branch than has parliament. The new
Judicia Service Commission has not yet been established. Thejudiciary is not self-
regulaing finanddly — a Stuation that undercuts its independence. Justice has rdatively
little experience going to court and winning againgt the government. Nevertheless, the
Chief Justice states that the judiciary has quashed rulings of the executive without
politica interference.

Adminidration of justice is plagued by a significant backlog of unheard cases going back
sx yearsor more. The courts are severely understaffed, and judges are underpaid. A full
complement of judges in the High Court would be 11 judges, but there are presently only
seven. At theleve of magidrates, only 12 of 21 dots have been filled.

Crimind judticeis beset by ddays. Length of time in custody is extremdy long, ad
prisoners are not credited for time served when their cases are judged. The Chancellor of
the Judiciary reports that 42 percent of the prison population is on remand awaiting trid.

Thereis corruption in the system. Files disappear from the registry. Some informants
referred to a culture of dishonesty that affects law enforcement at lower levels of the
judicid system. Policing is generdly perceived as corrupt. Police investigation doesn't
make reliable use of forensc methods, relying instead on confessons. There have been
numerous accusations of extra-judicid killings. Law enforcement is presently in crisis
and a bone of contention for inter-party struggle, unrest, and awar of words.

Donor assistance in the area of justice has tended to be fragmented. There has not been
an integrated approach to assist inter-connected indtitutions of policing and law
enforcement, the courts, and the pend system. It would be useful to have dternativesto
the interminable delay in courts, induding dternative dispute resolution.
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Other Independent Constitutional Bodies
Guyana Election Commission (GECOM)

Recent creation of a permanent eectorad commisson is an important milestone. As noted
earlier, the Commisson isadirect channd for working with politica parties. Donors are
willing to support Commission operations since it has been successful in organizing
elections deemed free and fair — atangible achievement. GECOM anticipates organizing
locd dections and seeks to de-concentrate operations a regiond levels. Thereis not yet
acadendar or enabling legidation for loca eections due to the breskdown of inter-party
didogue and gasis in parliament.

Local Government Commission

The bipartisan Task Force on Loca Government has made progressin its work despite
acrimonious relaions between the two mgor parties. Condtitutiona amendments provide
for loca governmentd autonomy, including raising loca revenues through taxation.
Amendments aso provide for a Locad Government Commission, but parliament has not
edtablished the Commission due to the inability of the two parties to agree on committee
gructures of parliament. The Locd Government Commission would have nation-wide
jurisdiction over dl sections of the Locd Government System.

Regional and L ocal L evels of Gover nment

There was a 24-year hiatus between locd eectionsin 1970 — widdy recognized as rigged
—and the next local eectionsheldin 1994. Loca dections are presently on hold pending
renewd of inter-party dialogue and the passage of enabling legidation.

Guyanais composed of 10 regions and six incorporated municipaities — Georgetown,
Corriverton, Linden, New Amsterdam, Rose Hall and AnaRegina. Other new
municipdities are under consderation. The sub-nationd levels of government include
thefollowing:

Regiond Democratic Councils (RDCs)
Municipd Councils

Neighborhood Democratic Councils (NDCs)
Village councils

Community Councils

Amerindian Village Councils

The current electord system for local government is based on proportional representation
and dlows political parties and independent groups to compete for loca office. Asan
innovation, condtitutiona reforms now provide for individuas to contest loca dections
aswell asparties or civic groups. Condtitutional amendment aso provides for re-
establishment of Village Councils or Community Councilsif requested by the
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community. The Task Force on Loca Government is proposing a media campaign to
make the public awvare of local government issues, reforms, and prospects for greater
community involvement in local governance.

In addition to Sx regiond level municipdities, there are 65 Neighborhood Devel opment
Councils actively invoked (out of 129 Councils). Village councils presently exigt in the
hinterland under the Amerindian Act. All loca government actions are presently
adminigered by the Minigry of Locd Government, including those in Amerindian
Village Councils.

The reforms open the possibility of resuscitating village councils, which had been
dissolved and incorporated into Neighborhood Development Councils. The rationale for
their dissolution was that village and community councils were not financidly vigble.
Another motivation for the larger coverage of Neighborhood Development Councils was
to diminish ethnically segregated jurisdictions. Therefore, future resuscitation of village
councils may well create some tension. For example, there’ s a strong demand to creste a
village coundil in Buxton — avillage that is predominantly Afro-Guyanese and alightning
rod for palitico-racia unrest. There are dso pressuresto keep politica parties out of
local government. The Task Force on Loca Government is giving some consderation to
cregting adud system at the level of Neighborhood Development Council level —a
systemn based on wards aong with proportiond representation. Town Councils would be
congtituency based usng award system.

In short, a process of reform is underway that favors more autonomous and accountable
locd government. The moddities of locd dections and adminidration are ill in the
making. It isimportant to note that these rules of the game will have a sgnificant impact
on the tendency of locdl leve palitics to either prove copacetic or dternatively to re-
articulate the pathologies of racid paliticization. It remainsto be seen whether this
amounts to a thorough decentraization of government. The process, however, is
unguestionably a specid opportunity for donor support. 1t seemslikely that loca
government eectionswill take place in the not-too- distant future, perhaps as soon as mid-
year 2003.

Civil Society

Thereis evidence of growth in civil society organizations and activities during the past
decade, aresponse to increased space for civil society organizations in the wake of 1992
elections. New types of loca non-governmenta organizations have emerged as
development organizations in contrast to traditiond service organizations, such asthe
YMCA. Somecivil society organizations have carried out advocacy campaigns. Civil
society has participated to some extent in the process of condtitutiona reform.

Human Rights and Good Governance

A number of civil society organizations have become active in policy advocacy for the
rights of disadvantaged groups, such as Amerindians, women, children, and prisoners.
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The Guyana Human Rights Association, the Bar Association, and the Guyana
Asociation of Women Lawyers have advocated on behdf of congtitutiona reform. The
human rights association has shown an interest in policing and law enforcement, extra:
judicid killings, court monitoring, the pend system, strike monitoring, and race relations.
Labor unions have established specid committees on behaf of human rights and
improved race relations. The Association of Women Lawyers volunteered consderable
time to popular education on women' s rights and citizen rights.

Religious Groups

The Guyana Council of Churches plays an advocacy role as awatchdog or * conscience
of society, denouncing injustice and supporting reform. The Council is unusud in thet it
includes both Catholic and Protestant churches. It is not necessarily perceived as
paliticaly neutrd in relaion to party palitics, and has traditionaly been viewed as

opposition.

Rdigioustoleranceis an issue because of the sheer number of different religions. The
Inter Religious Organization encompasses Chrigtians, Hindus, Bahais, Mudims,
Amerindian Alleluia groups, Orthodox Jews, Rastafarians, Jordanites, Saibaba, Moonies,
and RgaYoga The Inter Religious Organization promotes religious tolerance on the
grounds that politico-racid labes lend themsalves to religious intolerance in this highly
polarized socid context in which one's color may signify religious afiliation. For
example, Afro-Guyanese tend to be Christian, and Indo- Guyanese are more likely to be
Hindu or Mudim — dthough there are Indo- Guyanese Chrigtians and Afro- Guyanese
Mudims

Since 1992 there have been pandits, pastors, and imams serving in public office.
Electord campaignsin 1997 and 2001 included anti- Chrigtian and anti-Hindu statements
in public discourse — and the intrusion of party palitics into religious affiliation.

Therefore, the Council of Churches and the Inter Religious Organization have taken
proactive positions on religious tolerance as atool to combat racism and the politicization
of rdigious-recid afiliation.

The Peace Education Inditute (PEI) isan unusua Idamic initiative. 1t comprises a broad
cross section of NGOs and religious bodies. In the past there has been relatively little
Idamic collaboration with other religious bodies. The PEI provides a broad scope for
networking, including Bahai, Guyana Council of Churches, the NGO Forum, the YWCA,
and the Centrd Idamic Organization of Guyana. The Indtitute directly addresses socid
conflict and lobbies for legidative reform. It seeks to address public issues on their own
terms rather than filtering them through racia-economic-paliticd filters.

Civil socety organizations have begun to demondrate a heightened level of advocacy;
however, the government does not welcome this civil society role. One government
gpokesman told the assessment team, “NGOs? We daughter them. They confuse the
issues in decison-making. We don't have productive discourse with NGOs. [ They have]
very impressive but infantile advocacy.” There isacommon perception anong
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government officials and party leadersthat civil society is categoricaly tainted by
politica &filiaion — a stand-in for the oppogition. This perception is evident in the
phrasing of public statements such as* so-called civil society,” acomment attributed to
the PNC/R party leader.

The government has not fulfilled certain stated commitmentsto civil society. The
CARICOM charter callsfor each member state to appoint a nationa committee and to
engage in parliamentary debate on the role of civil society. The government has not yet
done so.

Civil Society, Race, and Poalitics

Party politics and ethnic polarization have an ingdious effect on the functioning of civil
society organizetions. One informant said, “Politicd interference within civil society has
weskened civil society.” Another stated, “Politica problems at the top prevent local
action and restrain potentid.” Leaders of civil society organizations report that they
must remain constantly on the dert againg the intrusion of palitics. Civil society
organizations are continuoudy subject to externd perception of party bias even whenit is
not present. PNC/R spokesmen have stated that civil society exigtsin name only: “If you
apped to civil society, you apped to highly politicized indtitutions acting as fronts for the
government.”

Interndly, the specter of politico-racia politics aso tends to emerge from within civil
society organizations unless directly addressed. Leaders of severa civil society
organizations encountered by this team have reported a need for eternd vigilance on this
issue. For example, such emergent divisions threstened to plit the Georgetown Bar
Association. Political differences had long split the country’s 100 or So mosgues into two
digtinct camps until the Idamic Organization actively integrated most mosguesinto a
sngle gpolitical organization.

In the wake of 1994 ections, a nort partisan micro-enterprise project operated by the
Rotary Club wasforced to close. The benefiting community voted PPP/C, but party
activists perceived the Rotary Club as PNC/R — ajudgement derived from the skin color
of Rotary members, according to one participant. The participant noted that it didn’t
affect him persondly since he was perceived as “ color neutrd,” i.e., non-partisan.

Another key informant reported the recent experience of awoman’s network that
sponsored aworkshop on business management principles. WWomen came from a greet
distance to participate, and the workshop enjoyed enormous success. Following the
workshop, the group’ s president received a phone call from the Regiona Council
Chairman who was very angry. He said the women's group should have sought his
permission, accused the group of working for the other party, and inssted he was to be
persondly involved in planning future training, including review of training materid.
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Clearly, the chdlenge of civil society activiam goes beyond issues of party politics and
the politics of race. It dso confronts the need to expand civil society space in terms of
top-down patterns of authoritarian control.

Finally, the team observed afinely tuned discussion by the New Amsterdam Action
Group (NAAG,) regarding the palitics of garbage pickup. NAAG sought to develop a
detailed strategy on how to proceed in a non-partisan way to build partnerships with the
municipa government and community groups while avoiding even the hint of any
perception of politica or ethnic bias.

A number of informants for this study ft that civil society has aspecid roleto play ina
context of politica polarization — a buffer between rivd palitica forces. Intherun up to
nationa dectionsin 2001, some disagreements were reportedly resolved with the help of
civil society involvement. Another informant was asked to serve on a government
committee as a representative of minority groupsin society. The man refused saying “...
government committees don’t work; civil society does work.”

Civil society appearsto have potentia for promoting dternative dispute resolution and
community-basad conflict resolution in this highly litigious society fraught with conflict
at both loca and nationd levels. The UN Association has established numerous peace
councilsin Guyana. 1t might be useful to take a closer ook at pecific, practica
goplications of these peace councils and other efforts to promote dternative conflict
resolution and examine whether peace councils effectively mediated loca disputes.

Private Sector Organizations

The private sector isa specia case within civil society. While there has dways been a
private sector, the sector changed with the opening created by the Hoyt government in
1988, leading to expansion of the private sector and phased reduction of state control
over the economy. The state had at one time controlled 80 percent of the nationa
economy. One representative of the private sector noted that there is no red tradition of
partnership between the government and private sector in Guyana He further noted a
tendency for the private sector to bash the government and for the government to look
with disdain on the profit motive. Overdl, the private sector has tended to fear
government and government has tended to distrust the private sector.

Private sector organizations include the Tourism and Hospitdity Association of Guyana
and the Guyana Manufacturers Association. The Private Sector Commissionisan
umbrella organization of 30 private sector organizations, an outgrowth of the Georgetown
Chamber of Commerce, and largely represents big business interests of Georgetown.
Recently the Association of Regional Chambers of Commerce (ARCC) has emerged asa
private sector voice advocating the interests of some 440 regiond businesses employing
severa thousand workers. At present the ARCC appears to be one of the most effective
of civil society organizations in terms of advocacy skills, sense of misson, internd
organization, and potentia impact. Asssted by the USAID/Guyana GEO project, ARCC
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and theloca interaction between ARCC and community groups may serve as amodel for
future programming that links DG and EG activitiesin Guyana

Labor

Colonid labor practices had the effect of creating aracia-ethnic divison of labor — both
occupationally and geographicaly. The British abolished davery in 1838 and
subsequently brought in large numbers of indentured servants to work on rice and sugar
plantations, recruiting in Sgnificant numbers from India, China, and the Madeira Idands.
The use of indentured servants ended in 1917.

Trade unions reflect these divisons, occupationd differences largely correlate with race.
Higtoricdly, these differences tended to prevent integration and sometimes aroused racia
hodtility. Thereis an old tradition of worker riots, asin the Angel- Gabriel riots of 1856,
inter-racid drifein 1889, and Ruimveldt riots of 1905. On the other hand, cross cutting
issues also brought workers together in the labor struggles of the early 20 century.

The first trade union was established in 1917.° Unions played amajor palitical rolein the
anti-colonial movement of the 1960s and the nationalization of foreign companiesin the
1970s. After 1986 they were affected by the trangition from government control over the
economy to a free-market economy and subsequent growth in the private sector. To
some extent, labor unions are il in trangtion to civil society — having long been

identified with state sectors of the economy.

Unions are largely public sector with close tiesto the mgjor politica parties. Since 1992,
unions with long-standing ties to the former ruling party have been margindized under

the current ruling party. The Trades Union Congress (TUC) isthe largest umbrdla
organization and atraditiona base of support for the PNC/R. The Guyana Agriculturd
and General Workers Union (GAWU) represents sugar workers, is largely Indo-
Guyanese, and supports the PPP/C. 1n 1988 the GAWU led abloc of seven unions out of
the TUC in protest againg the ruling party (PNC) and formed a competing federation.

Party polarization has strongly defined the politica role of trade unions, including the
politics of race. Union spokesmen gate that the TUC was “slenced,” and it ceased to
benefit from government subventionsin 2001. Membership in the Guyana Public

Service Union (GPSU), a TUC member, islargdy Afro-Guyanese and supportive of the
PNC/R. GPSU spokespersons fedl that the PPP/C government actively seeks to undercut
and eventudly to bresk the union. The GPSU isaso stymied by what its sopokesmen

view as politicaly influenced breakdown of due process and the rule of law in resolving
labor disputes. Many disputes result at present from the non-existence of the Public
Service Commission that normally has the power to appoint and dismiss public officers.

Since adtrike in 2000, GPSU membership has dropped from 12,000 to 5,000. The
union’s generd secretary, Indo-Guyanese, reports that he and the GPSU have been

6 See Jagan (1997, 291) especially Chapter X1V, “Race, Class, Colour, and Religion,” (pages 288-304) and
Walter Rodney (1981), A History of the Guyanese Working People, 1881-1905.
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victimized by politico-racid references, eg., castigating him as leader of a*“black
people€ sunion.” On the other hand, GPSU spokespersons fed that the government
actively promotes the GAWU, whose presdent is a PPP/C member of parliament. The
rice industry presently benefits from atax break that therefore favors rice workers and
their union. One informant stated, “Rice farmers not paying taxesisaculturd issue”
indicating palitica favoritiam in a context where rice farmers are largely Indo- Guyanese.
In short, trade unionism in Guyanais a microcosm of the political system.

Union representatives encountered in this assessment would welcome assstance in the
realm of conflict mediation. They aso seek partnersin promoting enhanced roles for
civil society, protection of human rights, internationd labor standards, and an economic
and palitica climate conducive to development.

Other Interest Groups

The USAID program has targeted civil society support for Amerindians, youth, and
women's organizations. Amerindian groups include the Amerindian People€'s
Association, the Guyana Organization of Indigenous Peoples, and Amerindian Touchaus
Councils. Consarvation International works with Amerindian villages around issues of
resource protection as does the lwokrama project affiliated with the University of
Guyana.

There are agrowing number of women's organizations, and NDI has worked with
organizationsin thisarea. Training and strengthening of women's groups have the
potentia for long-term impact by injecting new actors into civil society and governance
roles. Political parties have sponsored women's organizations, but there al'so are many
non-partisan women's groups. Women's organi zations include the following
(iNugretive):

Nationa Congress of WWomen

Women's Millennium Caucus

Guyana Asociation of Woman Lawyers

Rural Women's Network

Helping Hand Women's Group

Helping Hand &ffiliates such as the Rupununi Naturd Cashew Enterprise
Red Thread Association

Women across Differences

Women in Black

Y outh organizations include the following (illugtretive):

Y outh-n-Deve opment

Universty of Guyana Students Society
Mudim Y outh League

University of Guyana Hindu Society
Mudim Y outh Organization
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Guybernet
Janus Y oung Writers Guild
Y outh Corps

NGO sarvice providersinclude, but are not limited to, the Georgetown Legd Aid Clinic,
NGO Forum, and the Peace Education Indtitute. The Indtitute of Private Enterprise
Development is a private sector NGO that provides credit to micro-entrepreneurs. The
Guyana Volunteer Consultancy is anon-profit NGO service provider that has worked
with over 200 community-based organizations. International NGOs include such
organizations as Conservation Internationa and the UN Association of Guyana.

Professiond associations include lawyers, socia workers, doctors, nurses, and public
adminigration. The membership of service clubs such asthe Lions Club and Rotary

Club includes business and professiond people. In some ingtances, these organizations
have provided |leadership and resources for community organization and advocacy. The
Lions Club plays akey role in the New Amestardam Chamber of Commerce whichin
turn isactive in the NAAG described above. There are specidized trade organizationsin
some sectors, eg., tourism, smal businesses, manufacturers, rice growers, and fishermen.

Local Action

Civil society organizations are highly varidble. Many have interna organizationd
weeknesses and require ingtitutiona strengthening. The NGO Forum brought together a
network of 60 NGOs to promote capacity building, advocacy, and citizen participation. It
sponsored candidate forums in the period leading up to 2001 eections, however, at the
time of fiddwork for this sudy, the Forum itself had not met for the past Sx months
“...because of our weskness for organization,” according to one member. Discusson
with a Forum leader indicated that the organization did not have a sufficiently defined
mission and needed to take stock of its generdly moribund stuation.

The difficulty in describing or organizing civil socidty isits sheer range and varidion in
Sze, structure, and degree of ingtitutiona permanence. It covers abroad range of
interests. There appears to be a genuine opening at present to organize localy around
gpecific issues — as in the positive experience thus far of the NDI assisted New
Amgerdam Action Group. Thelocad government reform process till underway retains
gpace for civic groups and independent candidates to organize around locd eections and
therefore loca issues, including the possibility of new loca governmentd structures
(village and community councils). In past loca eections, civic candidates have
sometimes been surrogates for politica parties, but this need not be the case.

Asde from locd éections, it is evident from discussion with NDI women trainees, who
are dl potential candidates for locd office, that there is an emerging base of experiencein
organizing around concrete local issues without regard to race or politics. Women
enthusiagtically report organizing voluntary, saf-help neighborhood groups that clear
garbage; weed roadwayss, clean drainage cands, and fundraise for street lights, minor
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“patchwork” bridge repair; and telephone networks for purposes of neighborhood watch
at times of unrest and locd insecurity.

In one Georgetown neighborhood, the city Council stopped cleaning canals after 1994
locdl dections, snce then, one citizen sad, “boys and girls and gents get into the trench;
we do it oursalves asfar as practicable” Some neighborhoods have community
development councils that take an interest in NDC programs and budgets. One woman
reported she had participated in a community police group in Buxton since 1997,
patrolling the streets at dl hours of the day and night during periods of unrest “...aiding

the police, helping a the police station, keeping them cool.” When the issue of ethnic
relations came up, another woman stated: “In our areawe work side-by-sde; at eections
we go to vote together at 5 o’ clock.”

In sum, there is an unquestionable socid basis for loca action, and opportunity for more
active civil society participation inloca governance. Assgtancein this areashould of
course emphasi ze drategies and organizations not defined by race or political party
filition.
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Section IV Assessment Protocol Variables — Summary
Analysis of Current Democracy and Governance
Challenges

The use of the five democracy assessment protocol variables dlows a more systematic
look at the Guyanese politica actors and ingtitutions present in Sections 11 and I11 above.
The variables are not discrete categories, issues that appear in one often reappear in
another. The team hastried to reduce repetition, but some bleeding between variablesis
useful when describing politica redity. In fact, some degree of overlep servesto
highlight issues of particular Sgnificance. Secondly, overlap captures the interdependent
character of the various components of democracy in both theory and practice, thus
providing a holigtic view.

After examining the variables independently, we discuss their relationship and put forth
judgments about firgt-order chalenges to democratic consolidation in Guyana. Findly,
andyss of each variable reveds strengths and weaknesses that suggest strategy
recommendations. The most successful DG strategies take note of system weaknesses
but build on strengths and opportunities that can ensure a podtive impact on the
democratic process.

Consensus

Consensus is basic agreement on the scope and content of the political arena. The
essence of democracy is ordered competition. Consensus issues address the space or
terrain of politics as well asthe basic rules of competition. State boundaries, issues of
autonomy, and rights of citizenship arefirg-order concerns.

Guyana has near universal consensusin thisregard. By and large, the legitimacy of the
date is recognized; however, some population segments inhabit remote border areas
adjoining Suriname, Venezuela, and Brazil. The Guyanese date has little or no presence
in these areas, and there is uncontrolled population movement across these borders.
There has aso been along-standing border dispute with Venezuela

For issues relating to citizenship, the proper role of the state, the shape and content of
democrétic indtitutions, and public security, Guyana has sgnificant problems of

consensus among important political actors. Thislack of consensus acts as a condraint
on democratic practice. Guyanese citizens clearly aspire to democracy. Mogt state and
market inditutions reflect democratic intent. Internationaly sanctioned free and fair
elections, freedom of gpeech, free trade, and continued privatization of the economy are
dl in evidence. Citizens are generdly free to pursue ther interests. Although most mgor
playersin the politica class embrace the outer forms of democracy, the shape and content
of that democracy is subject to intense controversy.
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Guyanais dill in trangition from a centrally controlled economy to a more open
economic system and free trade. These changes have been accompanied by conflicting
expectations regarding the role of the state as provider of jobs, goods, and services, and
the role of citizensin civil society. The absence of consensus is compounded by a
conflation of state, government and ruling party. This generates antagonism between the
ruling party and the political oppogtion, civil society, and the media. To alarge extent
the roles of these sectors are ill defined in relation to the state. Societal expectations are
incong stent regarding how, when, and where citizens should participate in the politica
process. This confusion generates an atmaosphere of unmitigated tenson and cortention
as evidenced by the extended period of unrest that has so deeply marked Guyana since
the nationa eections of 1997.

The absence of asocia compact for ordered disagreement encourages recourse to extra-
parliamentary means of redress. The latter directly threatens political, socid, and
economic stability. Disagreements are paliticized; compromiseis viewed asthe
surrender of rights or the erosion of legitimacy to govern. Civil society is perceived asa
threat and intrusion to the political directorate because politica partiesingst that the only
red criterion for legitimacy isavoting condituency. Under these circumstances, the role
of civil society is circumscribed, and public debate over development issuesis stifled.

Thereisahigh leve of dissenson within the palitica ite. Thisisreflected inthe
indefinite ‘pause of inter-party didogue. The did ogue has proved to be the sngle most
meaningful mechanism for promoting consensus among the mgor politica actors over
the past year. Suspension of dialogue was precipitated by disagreement on composition
of Parliamentary Oversght Committees. Theintransgence of parliamentary and party
leaders severely compromises the judiciary, police, and the public service. Commissons
responsble for appointments, monitoring, and investigation are unable to function.
Egtablishment of the condtitutiondly mandated Parliamentary Management Committee
and Ethnic Rdlations Commisson is aso stymied.

The government and main opposition PNC/R must agree on the composition and
leadership of parliamentary committees. The PNC/R is seeking committee
chairmanships, arguing that effective checks and baances preclude the naming of sector
minigters or other government officias from the chairmanship of parliamentary
committees. The government is unwilling to concede to the opposition, noting the risk of
parliamentary gridlock. The very absence of consensus on the role of parliament hasin
fact dready created gridlock, stripping parliament of any active role in governance.

The recently concluded congtitution reform provides significant mechanisms for
achieving consensus; however, griking ambiguities remain unresolved, creating ample
fodder for ongoing disagreement. In this regard, the reform processisincomplete. The
quest for ethnic security and politicd inclusion should remain at the top of Guyana's
democratization agenda.

Currently, the Local Government Task Force is consdering the modadlities of the loca
government elections and reforms. At the levd of municipalities, regions, and rurd
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neighborhoods there is strong aspiration for meaningful decentraization; however, there
IS no strong evidence of the high-leve politica will required to enable heightened
grassroots participation and efficiency in the ddivery of public goods and services.

Consgtent with notions of democratic centralism, there exists an over-concentration of
power &t the center of both politica parties, this pervades the public bureaucracy and
parliament. Asa corollary, thereisasystematic lack of consultation and filtering up of
ideasfrom the base.  Consequently, changes emanating from the center will likely be
incrementd at best. Thereisahigh risk that new policies will reinforce party control at
locd levels. If locd actors are to have greater voice and input, thiswill require
continuous pressure and advocacy to alow greater room for loca decision-making and
locd initiative. In short, effective decentraization of government will be along-term
process of trangtion rather than alegidative moment in time.

Consensus Future Srategy Considerations

Inview of thisandysis, it isimperative that targeted interventions promote greater citizen
participation at the locd leve while engaging decison-makers a the highest levels of
government. It isnotorioudy difficult to devise program activities that directly confront
problems of consensus. High-leve diplomatic pressures and conditiondities may be
useful, induding strategies that fadilitate face-saving compromise. At lower levels, a
proven strategy for consensusis apractical problemtsolving focus on specific, locdly
shared concerns.

Ruleof Law

Rule of law refersto the will and ability of anation to enforce the rules of the palitical
game. There may be consensus about the rules of the game, but without timely and
cons stent enforcement through judges, courts, Satutes, lawyers, police, and informal
means, thereisno rule of law.

Rule of law in Guyanais very much amixed bag. There iswidespread rhetorical support
for the inditutions of justice and their vital function in ademocratic society. One
informant asserted, “...the concept of democracy in this country is very strong because
we ve inherited British common law and Western concepts of polity. In Guyana people
believein basc farness and the rule of law.” Despite an often anemic civil society,
some of the most active CSOs are actively engaged in rule of law issues, eg., the Bar
Association, the Guyana Association of Women Lawyers, and the Guyana Human Rights
Association. However, there are many symptoms indicating thet the rule of law is
distressed. No less than the highest-ranking legd officer in Guyana, the Honorable
Madame Jugtice Desiree Bernard, recently said in awidely reported public speech, “It
cannot be disputed that the adminigtration of jugtice in Guyanaisin trouble’ (2002, 1).

The foundation of rule of law in any Sate isthe condtitution and the Satutes that inform,

uphold, and operationalize congtitutional principles. Asnoted earlier, there is an absence
of consensus on the congtitutional foundetion of the rule of law. The most obvious and
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compelling example is the ambiguous and contradictory role of the Inter-Party Didogue
(IPD).

The Dialogue was established to provide away forward in the wake of 2001 eections
and give voice to PNC/R concerns that they had been shut out of the consultation process.
The IPD wasto bring closure to the congtitutional reform process and then, presumably,
end. Ingtead, whileit has served to cool tensonsin the short run, it now seemsto
function as a quas-permanent inditution despite the ‘pause,” and in effect supplantsthe
role of parliament asasite for compromise and oversght. If the pauseislifted and a
functioning parliament emerges, the IPD will have served avdiant purpose. If it
continues to drag out endlesdy without alega/condtitutional basis, it could become an
impediment to long-range establishment of therule of law. Alternatively of course, the
IPD could be rationalized and become an enshrined condtitutiona entity itself. This
would entail the definition of a set of competencies, rationa rel ationships between other
governing inditutions, and proper overdght. This seems unlikely at this juncture because
none of the players appears concerned about the ambiguous legd status of the Inter-Party
Didogue.

Issues of human rights are important in Guyana. Extra-judicd killings by law
enforcement have long been an issue in Guyana (Guyana Human Rights Association,
2000/2001, 2). Y et what in some settings would be a straightforward issue of human
rights abuse, police overreaching, or lack of training, in Guyanatakes on a politica tone.
Today, the PNC/R fedsit is victimized in aprocess of political revenge and is critica of
‘rogue forces' in the police service; however, prior to 1992, the PPP/C articulated the
notion that police under the PNC/R government were targeting PPP supporters for
politica reasons.

Currently amedia battle is raging between the PPP/C and the PNC/R. The PPP/C
charges that the PNC/R supports criminals and “terroristic” tactics. The PNC/R responds
that the police are politicaly motivated, as purportedly evidenced in at least one recent
policedaying. A crime spree alegedly carried out by prison escapees escalated tensions;
rumors are rampant that the crime spree was politicaly motivated. Most observers agree
that the police are loyd to the PPP/C government despite Afro-Guyanese numericdl
dominance in the police force.

Many informants indicated that Guyanais extremely litigious but there seemsto be a
twist. Because of very inefficient courts and long delays, the courts are often used by
those who do not want issues resolved and who benefit from the status quo. Not only is
this an abuse of the purpose of the legd system, it dso givesrise to opportunities for
corruption. Some cases are dismissed or remain on the books indefinitely due to tactics of
delay, mismanagement of court documents, frequent adjournments, and unavailable
witnesses. In some ingtances the accused languish in prison awaiting trid for years.

Some legd NGOs have recently worked with the DPP to raise the issue of habeas corpus
and have been successful in winning releases of prisoners againgt whom the state has no
case. Asone might suspect, political advantage has been sought by labeling these
activitiesas crimind friendly.
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Charges of paliticd interference in the courts are dso made, though adamantly denied by
high-level actorsin thejudtice systlem. Citizensin genera seem to assume that the courts
are not paliticaly neutrd. Thisis not necessarily based on overwhelming evidence, but
may ingtead be a function of the tendency noted earlier — conflation of the Sate, the party,
and the government. Nonetheless, many of the team’ s interlocutors affirmed the belief
that courts are guided by political considerations extending beyond smple questions of
justice.

Corruption and mismanagement at the Magidrate leve is a problem recognized by the
justice system as well as other interested observers (Bar Association, defense lawyers,
donorsin the justice sector, etc). Thisisattributed to low pay, poor work conditions, and
poor qudity training for Magisirates.

Inthe area of civil courts, some respondents indicate that contracts can be virtualy
unenforceable and that most small and medium size bus nesspeople use informal

networks rather than forma contracts to guarantee predictable access to capital,
resources, and services. For example, attempts by USAID SO 1 to encourage the
creation and adoption of an investment code were short-circuited because of resstance on
the part of economic players who fdt they would be disadvantaged by clearer lega
mechanians. This seems to be symptomeatic of Guyanese palitical life. Instead of

debating the policy and identifying reasonable compromises, the investment code was
vitiated by apalitica end run and gpped to high-leve party figures. The result was an
empty code without the force of law, and its adoption now appears unlikely.

There are indications that the roles of narco-trafficking and loca drug use are both on the
rise. Some observes note that a host of factors make Guyana an ideal spot for drug
transshipments. Relaxed banking laws provide a means for money laundering. Loose
frontiers offer places for safe passage. Low-paid and poorly trained police make
detection unlikely or bribery inexpensive. An inefficient justice sector means that with
killed lawyers, praosecution can be avoided indefinitely. Without rigorous forensic or
evidentiary processes, investigations will bog down or guilty verdictswill be difficult to
obtain. These factors combined with proximity to mgor drug production areas and
narcotic trafficking vectors to North America and Europe make Guyana potentidly very
dtractive to drug smugglers. Thereisno need for palitical complicity in a setting o
hospitable to narco-trafficking by virtue of mafunction in governance and the rule of

law. If politicians were to enter the fray, the mix of racid politics, drug money, and high-
powered wegpons would be a frightening development making the Mashramani Day jall
break and its aftermath look like aday at the park.

Chancdlor Bernard has identified an “ever-increasing backlog of cases’ asthe chief
symptom of the troubles in the justice sector. According to her, primary causes of
backlog include;

Shortage of judicid personnd a High Court and Magistrate Courts
A fourfold increase in litigetion over the past 10 years
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Reaults of the backlog include long delays in resolving civil matters and large

percentages of remand’ prisoners in the prison population (Ibid., 4). Thelong delays
entall high cogts including increased transaction costs born by commercia agents — costs
that are passed on to consumers, lost opportunities for economic growth as companies
choose to expand in more hospitable lega climates, and human rights abuses experienced
by unjustly held prisoners. The result is amarked decline in public confidence that
justice can be served through the courts.

Rule of Law Future Strategy Considerations

Rule of law has been a centra focus of the two previous DG drategiesin Guyana. In
Spite of many obvious needs, the chalenges of working in close proximity to the center
of political power in Guyana have led to lower levels of impact than anticipated (Olsen
1997 and UWI/USAID/Guyana Undated). The assessment team anticipates that a
reorientation in assistance to rule of law may be needed. This could focus on the legd
components and legal reforms needed to assure productive decentralization and
increesingly effective locd level adminidration. A generic engagement with the justice
sector should be avoided and strategic choices about where likely impact will be most
efficient will need to be made.

Competition

Free and open competition for power based on popular sovereignty is perhaps the
defining element of democracy. Free and fair eections are criticd, but other closely
related realms of competition encompass checks and baances within government —
democratic decentralization, economic competition, public space for plurdism, an active
civil society, and competition for ideas, including free media and freedom of expresson.
How is Guyanafaring in thisregard? Is there presently room for competition in these
sectors?

In formd terms, the Guyanese palitical system alows open competition for public office
and amultiplicity of politica parties. A tota of eight parties competed in nationd
elections of March 2001. Despite relentless polarization that weighs heavy on Guyanese
politics, Guyana has demongtrated progressin planning and carrying out eections
deemed free and fair, at least in technica terms, by neutral observers. The ections of
1992 congtituted a watershed — the first eections in 28 years generaly accepted as
honest. Loca government dectionsin 1994 were the first local eections since 1970.
The opposition party rejected the results of 1997 eections, a dispute that remained
unresolved for three years until the courts vitiated eections. There was high turnout for
March 2001 dections, which were deemed acceptable by internationa standards. The
2001 elections were hotly protested in the streets, but the opposition eventualy accepted
the election results.

" Remand is the status of a prisoner prior to trial who has either been denied bail or is unable to afford bail.
The Director of Prison Services reports that 42% of the prison population in Guyana are on remand.
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In short, the last decade has seen an opening up of the poalitical system, including free and
far eections, areduced number of gppointed parliamentarians, improved gender balance
in parliament, and the establishment of the Guyana Elections Commission as a permanent
indtitution. These are undoubtedly important steps forward in routinizing the dectord
cycle and widening the fied of competition. Nevertheless, dection results continue to be
fraught with controversy and unrest.

Electora seasons are characterigicaly marked by violence and sgnificantly heightened
raciad tensons. These paiterns do not bode wdll for indtitutionalizing the eectora
process on the basis of publicly accepted norms and behaviors that express popular
sovereignty. Progress in formalizing the process has not been matched by socid
consensus and acceptance of the results of dections. Despite the participation of
minority parties, the vast mgjority of votes are captured by the two mgjor parties whose
voting base is defined overwhemingly by the two mgor ethnic voting blocs.

Members of the Guyana Elections Commission are drawn primarily from the two major
parties rather than neutra dements of civil society. Only one minority party isdirectly
represented on the Commission. Thus, Commission membership does not reflect the full
gpectrum of parties represented in parliament. The Commission aso runstherisk of
obsolescence over time since the party spectrum may chenge. The commissoniswell
bal anced between the two mgjor parties, but retains the specter of duopoly contral.

Despite formalized measures to assure competition in the electoral system, free dections
have not assured a flowering of democracy in Guyarne. While there are forma checks
and balances, the system continues to be dominated by the powerful executive branch and
by the upper echelon of the governing party. Old patterns of ‘democratic centrdism’
dominate awesk parliamentary system. At present the parliament doesn't meet often. It
iscrippled by internd criss semming from inter- party intransigence over control of
Standing Committees. The judicia branch is somewhat more independent as a branch of
government but remains overshadowed by the strong executive and severely chalenged
by judicid vacancies, a non-functioning Judicid Service Commission, and a backlog of
cases. Although it retains ameasure of legd autonomy, the judiciary isfinancidly
dependent.

In essence, despite the outer forms of arepublic and parliamentary forms of government,
the inner redlity is one of centralized power concentrated in the executive branch and the
ruling party. The gpparatus of state and the ruling government are virtualy
indiginguishable — dl under the aegis of asmdl inner circle of ruling party leaders.

There have been some efforts to reform the system of government. Parliament
edtablished the Condtitutionad Reform Commission in 1999 and a bipartisan Locd
Government Task Force in the wake of 2001 eections. Last year the president and the
leader of the opposition began inter-party diaogue on other important policy issues,
including land digtribution and titling, borders and security, broadcast medialegidation,
industry and bauxite resuscitation, depressed communities, and establishment of a
commission on race and ethnic relations.
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Local eections have not been held since 1994. A calendar for new loca dections—to be
carried out in the wake of loca government reform legidation — continues to be delayed.
Hightlevel government spokespersons suggest that decentraization of government may

be “inevitable’ in the long term, if only because it is potentialy atool for assuring near-
term eectoral success and long-term party control. On the other hand, there appears to
be little palitical will for decentrdization or genuine devolution of power. Despite
evidence from interviews that the bipartisan Task Force has continued to meet, the
government’ s spokesman states that loca éections are doubtful this year because of the
opposition’s current stance of “active non-cooperation.”®

Overdl, some have described the reigning politica culture is barren ground for

democratic decentraization. Despite certain openings in the system since 1992, thereisa
“disorganized flowering of democracy. Individuas can spesk, individud rights are
recognized, democracy reigns, and everyoneisapolitician.” The top down system,
however, remains firmly in place under the control of the ruling party. Thereisno
particular evidence from recent interviews that this Stuation would differ appreciably if

the main opposition party returned to power. The superstructure of both mgjor partiesis
dominated by old patterns of ‘democratic centralism.” Thereisvirtualy no politica
culture of accommodation and compromise. Thereis no tradition of aloya oppogtion
joining forces with the ruling party to assure the nuts and bolts of governance.

Free media are indispensable for the free flow of information, competition for ideas, and
aplurdidic civil society. Guyana enjoys basic freedoms of the press, but there are
generdly low standards of journdigtic practice. Broadcast media, especidly televison,
plays an important role. At present there are five broadcast news shows that air on a
regular bass. There are reportedly 17 to 23 televison stations in Guyana, some of which
broadcast only intermittently. There isfairly open entry and exit into the televison
market. On the other hand, government radio exercises avirtua monopoly and reflects
the government line. Loca media speciadists deem televison broadcasts to be far more
influentid than radio.

Media observers and monitors note that print and broadcast media are commonly
mouthpieces for politica parties. Working for the state media trandates to support for
the ruling party. News reporting tendsto fdl into two camps — government or
opposition. Reporting aso tends to be colored by the palitics of ethnicity. Investigative
journdismislacking and there is rdativey little airing of public policy issues.

There has recently been some initiative to confront media problems and the role of media
in society and governance. Prior to 2001 elections, over 40 media owners and
practitioners met under the sponsorship of the Guyana Elections Commission and the
Canadian International Development Agency. These practitioners developed a Media
Code of Conduct to “to contribute to afair, peaceful and well regulated eection and
avoidance of the aggravation of ethnic tension and unnecessary poalitical discord” (Myers

8 The Chronicle, Thursday, April 25, 2002, page 1, “PNC/R stand threatens Local Government elections—
Luncheon.”
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et al, 2001, 4). Inthewake of the 2001 dections, the government established an
Advisory Committee on Broadcasting. Its purpose isto facilitate structured devel opment
of tdevison broadcasting, including norms and ethica standards, and it anticipates
forma creation of a government Broadcasting Authority.

Subsequent to the March 2001 dections, the report of the Media Monitoring Unit
concluded that the media were largely unsuccessful in adhering to the Media Code.
According to this report, media €l ections coverage was oriented largdly to the views of
political parties rather than serving as an independent forum to explore and report on
issues raised by the campaign. Coverage emphasized the two mgor parties, dthough the
print media provided more coverage of minority parties than did the broadcast media
Teevidon newscasts focused extensively on government. Televison talk showsin some
cases served to incite public disturbances and generaly “reveded an incredible disregard
for the MCC [Media Code of Conduct] and the stability of the nation” (Ibid., 113).

Guyana has amixed economy. In some sectorsit remansin trangtion from a Sate-
controlled command economy to private enterprise, although privetization objectives are
scheduled for completion by 2002.  Guyana has dways had a free market sector, and
thereis presently free entry and exit and continuing opportunity for market competition.
There are old patterns of antagonism between the state apparatus and the private sector.
On the other hand, there is a commonly stated perception that government procurement
tends to favor private sector friends of the party or the government. Private sector
interests don't appear to be wdll reflected in the operations and policies of mgor politica

parties.

Unions are traditiondly linked to public employment and parastatal enterprises and have
ahigory of partisan afiliation. The Private Sector Commission is centered on
Georgetown and oriented to big business. It does not represent other important eements
of the economy induding manufacturing, smal and medium enterprises, and regiond
busnessinterests. Regiona Chambers of Commerce have recently shown significant
membership growth and organized a nationd network. Regiond Chambers have actively
engaged in advocacy on a broad range of issues. This has not surprisingly created some
friction in relaions with government. Regional Chambers of Commerce are exerciang a
growing role as civil society organizationsinterested in loca and regiond governance.

Other important advocacy rolesin civil society have been exercised by the bar
association in Georgetown, the Association of Women Lawyers, and the Human Rights
Association. Inter-religious organizations have taken important initiatives that join
together Chrigtian, Mudim, and Hindu organizations in socidly beneficid ways
including conflict mediation and peaceful co-existence among ethnic groups.

In many respects, civil society tends to be fragmented and poorly organized. The place
of non-governmenta organizationsin civil society is not clearly defined and generdly

not welcomed by the government, athough there is some change in this regard in the past
few years. Non-governmenta organizations are commonly resource poor and lacking
basc infrastructure to serve their members or congtituencies.
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There is dso evidence that non-governmenta organizations are more active now than in
the 1980s. This suggests grester room for maneuver for civil society, especialy since
1992. Nevertheless, there are restrictionsin practice. The government tends to view civil
Society organizations as not being representative, evidenced by the common refrain:,
“Who elected them?’ The watchdog role of civil society is viewed as suspect and
partisan. Civil society istolerated o long asit is not perceived as athreat to party or
government. Civil society groups advocating for issues may be viewed as suspect or
politically partisan rather than smple policy advocates or |egitimate means of interest
aticulation for citizens. Civil society is generdly perceived as oppostiond rather than

as potentia partners in governance

Competition Future Strategy Considerations

The pilot NDI initiative to asss civil society organization around specific issues of locdl
governance in New Amsterdam has great promise. There is evidence that youth and
women's groups have the potentia to play growing rolesin local governance. Private
sector organizations such as Chambers of Commerce gppear to be auseful channe for
civil society participation in local governance.

In genera, democracy issues of competition and pluralism could be addressed in future
Mission programs by focusing onloca government reform. This could include media
and journdlism, local dections, locd and regiond civil society strengthening, loca
private sector concerns, and carefully targeted indtitutions in central government such as
commissons of local government and ethnic relations and perhaps the Ministry of Loca
Government.

Inclusion

A criticd hadlmark of democracy isincluson. Formd inditutions and informa practice
should support the rights of al citizens to participate in both governmenta and non-
governmenta arenas. Democratic forms of government should guarantee individud
politica and individud rights and the indlusion of dl population segments of society.
Arethere forma guarantees of citizen rightsin Guyana? Are socid segments excluded
formaly or informaly from access to meaningful participation in political, socid or
economic spheres?

The palitics of race and excluson have deeply marked the Guyanese palitica system for

at least the past 50 years. For historica and economic reasons, Indo- Guyanese and Afro-
Guyanese ethnicity coincides loosely with rura versus urban residence, contrasting
patterns of livelihood, and culturd differences. Thetwo mgor palitica parties are by and
large ethnicaly based — the defining eemert of alongstanding, strategy to capture votes
and win dections by playing the race card. Consequently, party paliticsin generd, and
eectionsin paticular, invariably rip and shred the very fabric of Guyanese society —
explictly playing on sereotypes, old fears of deprivation, victimization, and ethnic
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insecurity. One informant gated, “We have passed from British Guiana through Burnham
Guyanato Bitter Guyana.”

Due to the power of stereotypes, physica gppearance may have the effect of assigning
one apolitica party label. The team noted a common saying: “Herein Guyanawe are
separated by the texture of our hair and the color of our skin.” The party in power seeks
to monopolize dl power, eg., either you're with me or against me. Therefore, acute
politica polarization drives wedges between racid-ethnic groups aswdl as parties, and
discourages democratic plurdism including the emergence of effective minority parties.

The fundamenta issueis not race but the political use of race — now virtudly
inditutiondized in the two- party system that dominates Guyanese politics. Itisa
problem rooted in authoritarian political leadership rather than pressures from the
electora base. Thereisacuriousair of unredity in Guyanese racid politics. Most
informants interviewed in the present study have taken note of the seriousness of the
racid-paolitical problem in Guyana. Some have expressed baldly racist views. Most have
reported good persona relations across ethnic lines both socidly and in the workplace.
People from Buxton have aso reported protecting their neighbors across ethnic linesin
times of unrest and politica violence. Oddly, top party leaders of the governing party
explicitly deny the racid orientation of their party, though the redity of racid paliticsis
obviousto dl. It seems clear that Guyanese society and politica |eaders have never
directly addressed the problem.

These palitics of race are not the only problem of excluson in Guyana. Mot people are
concentrated in coastal areas on about 5 percent of theland area. In contrast to the
coadta region, the sparsaly populated interior is consderably lesswell served by
government services and infrastructure. Amerindians compose an estimated 9 percent of
the population, according to some informants, in contrast to an estimated 47 percent
Indo-Guyanese and 43 percent Afro-Guyanese.® Amerindians occupy low socid and
economic status in Guyanese society and live mostly in the sparsdly populated interior,
induding a changing frontier and movement back and forth across nationa borders. In
many cases Amerindians don't have access to privately owned land. The Guyana Action
Party (GAP) has a base of support among Amerindians and othersin the interior, and
GAP/WPA has one szt in parliament. GAP iswidely perceived as an Amerindian party.

Authoritarian patterns of centra government and party leadership aso tend to exclude
ordinary citizens from participation in governance. Party control in parliament tends to
obviate the need for consultation or broader participation. Sub-nationa governments
exercie rdativey little autonomy, i.e., Regiona and Neighborhood Devel opment
Councils and Municipa Councils. Proposed condtitutiona reforms would have the
effect of strengthening loca government but have not yet resulted in formd

® These are popul ation estimates reported by informants. Another estimate suggests that 48 percent of the
population of 770,100 is Indo-Guyanaese, 33 percent Afro-Guyanese, and other ethnic groups 19 percent.
There are no current census data, and published estimates vary immensely. Thereis some evidence that
out-migration among Indo-Guyanese is somewhat higher than among Afro-Guyanese, this may have the
impact of increasing the relation proportion of Afro-Guyanese.

Guyana DG Assessment 45



decentralization or devolution of central government power and resources. The eectord
system based on party lists deters accountability to loca voters. Implementation of
recommendations of the Joint Task Force on Loca Government would move this process
aong in favor of greater locad participation, i.e,, incusion.

Condtitutiond reforms aso provide for the crestion of a series of commissons that
support incluson among socid sectors subject to discrimination. Aside from the Ethnic
Reations Commission, they dso include specid attention to other significant socid
sectors that tend to be excluded, especialy women and Amerindians. Prescribed
commissions, not yet created, that directly addressissues of exclusion include the
fallowing:

The Ethnic Relations Commission

The Human Rights Commission

The Women and Gender Equity Commission
The Indigenous Peoples Commission

The Rights of the Child Commisson

Inclusion Future Strategy Considerations

Program areas with the potentid for dleviating problems of exclusion include focus on
issues of local governance and practica local concernsthat cut across ethnic differences.
It is aso important to continue some support for implementation of conditutiona reforms
and a continuing reform process. For avariety of reasons, it would be useful to provide
assistance for the establishment of commissons noted above.

Good Governance

Issues of good governance are intertwined with al four previous assessment variables. In
the most immediate sense, good governance refers to efficiency and openness. In broader
terms, theimpact of the other variablesis fully evident in the area of governance. Ina
democracy, good governance is ‘where the rubber meets the road’ — effective ddivery of
basic public goods that citizens can reasonably expect from ademocratic state. Public
goods include the following:

Public safety

Law and order

Functioning justice

Basic infradtructure

Socid services

Instruments and policies for economic growth

Appropriate, mord, and feasble re-digtributive mechaniams

Effective government service ddivery is clearly rdated to trangparent and accountable
management practices, but prior to accountability, we should look firgt at capacity issues.
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At an anaytica level, good governance is normally a dependant varigble — aresult of
copasetic circumstances in the relm of consensus, rule of law, competition, and
inclusion. If there are severe problems of good governance, it is often a symptom of
problemsin one or more of the other variables. From this perspective, Guyanais
something of an anomdy. In spite of serious problems at the level of consensus and
inclusion, there is arange of sectors where governance capacity (while arguably
decreasing over time) has remained a aremarkably high level.

For example, Guyana has amassive public works infrastructure that has been maintained
and improved since independence. The DNI system of seawalls, cands, pumps, and
duices dl require high levels of maintenance and are functioning by and large as

intended. The same may be said for telephone, dectricity, and road networks. These
aress of infragtructure al have problems typical to developing nations, such as black outs,
saturated phone lines, and roads in need of repair and upkeep, but they al function.
While popular experience emphasizes the frequency of black outs in Georgetown, the
redity isthat they are much less frequent than in many nations a equd leves of

economic development.

In the area of the economy, in spite of periodic setbacks and considerable sector
inefficiency, Guyanamaintains alargdy indudtridized and modernizing agriculture,
forestry, and mining sector. These points illustrate the potentia of government to create
or maintain capacity in areas of specia focus and high priority. To the extent that
problems of governance exist in Guyana, it undoubtedly reflects shortcomings within
other democracy framework variables, but governance problems aso result Ssmply from
low priority on the part of the Sate, and the absence of politica will.

As noted earlier, due to Guyana s past experiences with a sate- planned economy,
citizens have very high expectations for the functioning of the sate. “People drop a piece
of garbage, not because they do not care about the environment, but because in their
mind, it isthe job of the city to keep the streets clean,” said one interlocutor. Citizens
aso commonly expect the state to provide jobs and control prices that affect the cost of

living.
Party Palitics, the Blame Game, and Good Governance

At theleve of national governance, there are a number of areas where good governance
falsapart. Further, it seems plausibleto link failures of governance to politica troubles
identified in al of the previous variables. The assessment team heard reports of
inefficiencies, lack of trangparency, and mismanagement in a broad range of public
functions, including tendering, contracting, investment code drafting, case management
in the courts, deeds regigtrar, magistrate courts, traffic police, loca government retes
collection, and rates assessments, to name only afew. In ahedthy democratic setting,
there would be a hogt of ingtitutions and civil society-based watchdog groups that could
expose such inefficiencies, however, in the present politica climate, pointing out that
extrajudicid killing is a problem trandates to sympathy for criminasor is labeled
“terrorigic.”
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Meanwhile, civil society is devalued and margindized such that an independent voice on
these issues cannot be articulated. Citizen advocacy groups are few. Those that spesk
out are suspect and accused of partisanship. Theflip sde of the dilemma s that
opposition party figures use PPP/C missteps (large or smdl) to mercilesdy pillory the
government. Because the palitica arenaiis so full of invective, it is often difficult to tell
legitimate concerns from nitpicking. Overdl, afocus on policy issues, efficiency of
implementation, and good governance getslost in the politica morass of party
grandstanding.

Governance and Brain Drain

Governance clearly suffers from Guyana sbrain drain. Given the Satidticd levels of
poverty, it isintriguing to note that Guyana has a very high rate of literacy, which is
esimated at 96 percent, much higher than many much wedthier nations. Some have
edimated that the Guyanese diaspora is equivaent in numbers to the entire population of
Guyana a home.

It isdifficult to recruit s&ff for high-level postionsin Guyana when many of the best and
the brightest are attracted to public and private sector positions throughout the Caribbean
and North America. Interlocutors spoke of high-level and experienced judges who have
migrated to other Caribbean nations to head Supreme Courts. The youth of Guyana are
characterigtically bright and enthusiastic, but do not have the depth of skills or experience
it takes to gaff government agencies. Thus, some minigtries operate with skeletd staff
able to cover only the most basic tasks required of them. This has reportedly been the
case a the Minigtry of Local Government — dl the more distressing in the recent past
snce agreat ded of anaytical work was required to work on loca government reform.

Theflip Sde of the brain drain is return remittances. It is clear that overseas remittances
currently play acritica rolein Guyana s economy. The assessment team encountered
return migrants who are investing in the economy, such as the accountant from St. Martin
investing in the fishing industry in Berbice. In many respects, the climate for investment
leaves much to be desired; however, overseas Guyanese represent an important resource
for reinvestment in Guyana. It would be useful to continue donor efforts to improve the
investment climate and reduce onerous bureaucratic requirements.

Inview of growing human resource deficits and the limited levels of new investment in
Guyana, the country needs a coherent strategy to harness the energies and investment
powers of the growing numbers and growing affluence of the diaspora. The assessment
team aso met a Guyanese US university professor who had relocated to Guyana after
retirement and was working as ahigh level adminigtrator at aregiona campus of UG.
Many similar cases are reported and many thousands more are reported ready to return if
gtability and good governance were firmly established. Donors might consider support
for fundraising campaigns among overseas Guyanese, funds that could be used for
development efforts aswell as private sector investment in Guyana.
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Good Governance Future Strategy Considerations

This assessment’s main strategy recommendations emerge out of afocus on good
governance. These recommendations draw on both problems and opportunities identified
inthe andyss of other assessment variables.

The team views loca government and locd leve citizen participation as clearly the most
promising, and perhaps the only logica point of entrée, given Guyana s current politicd
gtuation. A new culture of democracy may emerge out of loca government capacity
building, and promotion of the ahility of loca citizensto interact pogdtively and
consggtently on issues. In the long term, empowered and efficient local communities can
have an impact on the top-down parties. More vocd and engaged loca communities
could maneuver for political openings and advocate for reforms that donors have been
unsuccessful in creating.  The recommended strategy depends on energy, excitement, and
commitment from below and places maxima confidence in the Guyanese people.
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Section V Donor Environment and USAID Comparative
Advantages

Current Donor Activitiesand Future Plans

The donor community in Guyana has cooperated in many ways around the areas relevant
to DG. In particular, support for GECOM and other eection-related expenses have been
coordinated in a cooperative manner. There are a number of other relevant activities and
some ongoing planning that should inform USAID/Guyana srategy decisonsin the near
and medium terms. In keegping with the PRSP, most donors are presently showing an
interest in support for loca governance.

Inter-American Development Bank (IDB)

The IDB is currently the largest donor in the country and deeply involved in capecity
building at the level of RDCs and Municipad Governments. In this area, the IDB has
focused on technica assistance and training for financia management, planning, and the
development of own-source revenue for local governments (IDB 1998). The IDB has
aso provided sgnificant levels of support to the Minigtry of Loca Government and
Regiond Development including technical assstance for reform of municipa by-laws
and darification of loca/nationa and regiond lines of authority in municipdities.

The IDB funds a strong project implementation unit that carries out training and could
serve as a useful source of information and experiencein the AID design phase of a
proposed loca government activity. The IDB does not work at the NDC level and has
only margind expertise and experience in the areas of advocacy, citizen participation,
and governanceissues. Linking USAID activities as a complement to IDB programming
could hdp fund locd leve officiads able to articulate clear and convincing devel opment
agendas, and promote civil society partnership in local governance.

World Bank

The World Bank is currently undergoing a strategic planning process in the area of loca
government support. A Washington-based Guyanese nationa heads up the loca
government planning unit and has particular interest in the evolution of Bank activitiesin
Guyana. There may be areas for synergy available as the outline of proposed projects
become clearer.

Guyana has completed the PRSP process and HIPIC funds should soon be available. The
PRSP identifiesloca government and locd leve political participation as akey priority

for Guyana. This should provide an important tool for USAID in negotiations of a new
drategic objective agreement with the Government of Guyana.

United Nations Devel opment Programme (UNDP)
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The UNDP isthe lead agency for local donor coordination around democracy and
governance.

Canadian International Development Agency (CIDA)

According the CIDA Guyana representative, the agency supports capacity building and
technical issuesin governance. Its mgor effort is the Guyana Economic Management
Program (GEMP), a program to revise and update government financial management.
This effort may have increased sgnificance due to heightened donor expectations
regarding accountability, including the PRSP and debt relief money. The IMF/WB
would normally exercise thisrole, but will not seek to duplicate GEMP — now going into
itsthird phase of funding. 1t has completed its planning and training phase and now turns
to practica nuts and bolts of managing government. The IMF is pressuring the
Government of Guyanato give these efforts priority.

CIDA has provided support for eections and expects to provide some additional support
to GECOM once they have presented a gtrategic plan. In this genera area, CIDA has
a0 provided smdl levels of support to other small-scde initiatives such as a conference
on national reconciliation sponsored by the Guyana Trade Union Congress

CIDA supports the new advisory committee on broadcasting on condition that the
government will follow up with nationd broadcasting legidation. CIDA would ultimately
be willing to provide additiona support for a nationa broadcasting authority, including
training. Other CIDA projects include strengthening specific government bodies, such as
GuyanaBasic Education Training (GBET) which does teacher training for hinterland
schools, and Guyana Environmenta Capacity Development (GENCAPD), which asssts
the Guyana Geology and Mining Commission.

CIDA support outside of the government includes Building Community Capecity Project
(BCCP) targeting capacity building for NGOs, including stakeholder analysis and
grategic thinking; and some support for community peace councils via the Guyana
Human Rights Association and the UN Association of Guyana Thisindudestraining in
conflict resolution with a network of 20 peace councils focused on basic mediation for
family squabbles and smdl businesses. CIDA has dso met with a donor workgroup on
civil society.

Projects currently in the planning phase include Ministry of Hedlth capacity building,
which isfocused on hedth surveillance, a project scheduled to beginin 2002; and early
childhood education outsde the formal education system, e.g., private nursery schoolsin
conjunction with UNICEF. CIDA isplanning support for loca government capacity
building in Sx municipaities and some of the regions viaiits advertised Guyana
Municipa Governance and Managemert Project.

CIDA is presently revising its country strategy. The new drategy will have three pillars.

private sector devel opment, governance and democracy, and socia development. The
current strategy was limited to private sector and governance/democracy. In terms of
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locd donor coordination, CIDA takesthe lead in private sector support. DFID provides
support for the Private Sector Commission, AlID for regiond Chambers of Commerce,
and CIDA for the Guyana Manufacturing Association.

Department for International Development (DFID)

According to the agency representative, DFID has been working in Guyana since 1992
and operates out of its Barbados regiond office. The agency has an interest in public
sector reform including water, land survey, and forestry. DFID works jointly with the
British High Commission. Support for police reform isfunded partly through the British
Foreign Office and partly through DFID. British support for the judiciary includes safety,
security, and accessto justice sector. There may be some forthcoming support for the
pend system. The DFID representative has noted that the agency presently usesa
practical, opportunistic approach, responding to needs as they come up, and needs to
develop an overal Strategy for its Guyana program.

Other Donors

Other donors encountered include the European Union (EU) and the InterAmerican
Ingtitute for Cooperation in Agriculture (IICA). 11CA activities include assstance to
women'sgroupsin rura areas. The EU provides assistance for infragtructure, induding
housing and the seawall, some budgetary support and technica assstance for government
management (governance), some assistance in the hedth sector, and dections support,
such asobsarvers. The EU isinggting on long-range strategic planning as a condition of
assigance. Itisdsoingsting on grester attention to civil society, unions, and the private
sector including micro-credit. The EU dso manages asmall projects fund.

USAID Compar ative Advantages— L everaging Unique Strengths
Past and Current DG Strategy — Taking Advantage of Previous Investments

USAID has developed awedth of contacts and experience over the period of the current
grategy. USAID presently has a high profile anong GOG actors due to its support for
elections, judicia reform, and candidate. It aso reports dow and sometimes sporadic
implementation of activities. Thisislargely afunction of GOG ddays, eg., USAID
continues to await gppointment of a case management tracking speciaist in kegping with
GOG commitments since 1998. Political impediments are so afactor.

In the past, USAID has engaged implementing partners who did not prove to be as
efficient and capable as hoped (UWI/USAID/Guyana. Undated). These issues are more
pertinent at the leve of activity design. They are noted here to suggest the importance of
process and the effects of using particular engagement mechanismsin any new strategy
considerations.

USAID as an agency has a strong background in the area of local governance capacity
building and promotion of participation of community organizations & locd levels.
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There are projects with similar objectives across the globe and a growing consensus on
the lessons learned and best practicesin thisarea. Useful models may be derived from
USAID projectsin Uganda, Ghana, Mdi, Haiti, El Salvador, Bulgaria and others.
(Include paragraph that articulates the relevant lessons to be taken and how they could
aoply to the Guyana Stuation).

Synergy with other SOs— EGSO, HIV/AIDS $SO

USAID/Guyana EGSO has developed into an important contributor to progressin the
area of governancereform. Thisis particularly so in current work with regiona

chambers of commerce. Establishment of the Association of Regiona Chambers of
Commerce has revitdized these private sector actors and contributed directly to increased
civic activity. (New Amsterdam Action Group) Future strategy development in both the
EG and DG sectors should take careful note of this success and search for waysto
facilitate the sustainability of Action Groups and to seed the ideain other localities.

NGOs devoted to HIV/AIDS prevention and treatment are potentia partners for
advocacy training and engagement with local government officids. They may bring a
sense of enthusiasm and youthful energy to coditions of citizen groups, and they can
mobilize larger numbers of young people to engage in productive and democratic
lobbying of the state. The DG SO should seek for ways to enable and utilize these groups
to promote good governance and democrétic attitudes dong with their HIV/AIDS sector
concerns.

Women's organizations are useful dlies and important targets for assstance. They have
shown themsdlves to beincreasingly visble, have developed a growing reputation for
neutraity, and have proven themsdves to be articulate on bendf of a particularly
oppressed group in Guyana.
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Section VI Strategic Recommendations

Given the current DG dtatus of Guyana as articulated in Sections I-1V above, the
resources likely to be available to the Misson in the next strategy period, the donor
environment, and USAID’ s comparative advantages as discussed in Section V, the
asessment team recommends the following:

A strategic focus on local governance reform, local governance
capacity building, and citizen participation in local governance.

All other USAID/Guyana/DG activities should be related in concrete and easily
articulated ways to this congtellation of core activities. Thiswill provide optima impact,
promote a focused set of activities, and send a clear and congstent message in concert
with other donorsto the GOG. In acountry marked by political manipulation and
brinksmanship, the power structure will undoubtedly attempt to soften the impact of
devolution of power and resst local government empowerment. Thus, the Misson must
seek ahigh level of commitment and a high degree of consistency between the country
team as awhole and other donors.

Critical Assumptions

Locd governance reform efforts a the level of the joint committee are ‘un-
paused’ to dlow for the preparation and carrying out of loca government
elections.

Loca government dections occur by the time of or shortly after the start of the
new strategy (October 2003).

Locd government reforms do not completely ingtdl party politics downward to
the smallest levels of governance.

Resources available for DG activities remain stable or grow modestly over the
period of the Srategic plan.

The political cogts of shifting focus can be borne successtully to dlow the
negotiation of alargdy loca-focused SOAG with the GOG.

General Strategic Focuson L ocal Gover nance Capacity Building and Citizen
Participation

The collective judgment of the assessment team is that problems of consensus and
indusion are pervasive and of a primary order in Guyana. Thereislittle common ground
in Guyanese politics because each party fedsinsecure. For the PPP/C, the insecurities
gem from (1) fear that the Afro- Guyanese population will pursue methods of street
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protest and resistance that often result in property damage and injuries or deeth to Indo-
Guyanese; (2) a defensiveness about relatively modest PPP/C achievements after nearly a
decade in power.

For the PNC/R, the insecurity results from afeding of disinherited power and an
increasing fear of economic margindization. After having governed in heavy-handed
fashion for o long, it is difficult to recognize the limits of power implicit in being a
politica oppogtion. Thisin turn leads to unredistic demands directed at government and
atendency to over-react to the least perceived dight. In these circumstances the politica
discourse and palitica practice is rife with invective and innuendo, blame, and backward
looking reasoning. Shared concerns about particular issues and interests are blocked by
short-term electora caculations. Any possible accomplishment on the part of the PPP/C
isether blocked or belittled by the PNC/R. Even legitimate concerns or standard
practices of political oversght and balance of power are denounced by the PPP/C as
“extra-conditutional” and nefarious in intent.

The ongoing political stalemate suggests little hope of lasting solutions because none of
the mgor politica actors has any red incentive to press for fundamentd inditutiond
changes. The staled congtitutional reform process offers only modest hope in this regard
— even if the parties were able to extricate themselves from the high-octane rhetoric and
political blame that blocks future compromise. On the whole, the nationd leve paliticd
arenais not a hospitable place for donor support in democracy and governance. Past
activities under the DG SO have produced only modest accomplishments when focused
primarily a the nationd level, such as dectora systems, parliament, and justice
improvement. Recent successin the loca governance pilot in New Amsterdam may
indicate away forward.

To bypass nationd level politica pathologies and provide a counter baance to ethnic
politics & the nationd level, the assessment team recommends a broad strategic focus on
local governance and citizen participation at thelocd level. To the extent that nationa
level support is provided, it should be focused primarily on issues of direct and
immediate importance to local government reform and loca government capacity
building. Alternatively it should contribute in adirect way to local leve citizen
participation in the policy making and implementing process.

The team a0 recognizes a need for the Misson to remain engaged at the nationd level
and recommends dlocating sufficient resources to that end; however, the team notes that
this shift in srategy will dso mean a ggnificant reduction in programming at the nationd
level. Thisrefined strategy focus offers ahost of potentiad benefits:

It takes advantage of what promisesto be anew beginning for locd government
ingtitutions with the first eections since 1994 anticipated for early 2003.

It dovetails directly with large levels of support soon available from World Bank
and IDB for locd government entities to undertake infrastructure improvement,
inditutiona strengthening, and incressed &ability to ddiver services: Thusit
promisesto add efficiencies to multi-latera programs.
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It engages citizens directly and should boost confidence in democracy’ s capacity
to respond and deliver.

It builds habits of political cooperation and compromise a the locdl leve that can
serve as a counterbaance to the pathologies of politica racidization practiced at
the center.

It builds on USAID successesin pilot programs such as the current activities with
the New Amgterdam Action Group and the Municipad Government of New
Amgterdam, and EG successin promoting regional Chambers of Commerce.

In the long term, this may offer the only means of bresking the cycle of ethnic
recrimination that serves the interests of two mgor parties but not the people of Guyana
asanation.

Ilustr ative Specific Program Elements
Consensus

Since ahigh levd of dissensus exists among the mgor stakeholders, the Mission should
remain engaged with leaders at the nationd leve to improve the generd DG
environment. The Misson should aso encourage compromise and accommodation
between the government, the ruling PPP/C, and the PNC/R without excluding other
minority parties. Mission programs should carefully maintain a primary focus on locd
governance cagpacity building and loca citizen participation efforts and engage nationa
actorsin ways that have direct relevance to local governance.

Properly functioning political parties are key to an effective pluraist democrecy;
however, party rivaries are presently a sgnificant source of disagreement in
Guyana. Working with political parties at the nationd leve isnot likely to be
accepted or to yidd sgnificant results in the present politica environment.
Prospective locd government officials, most likely party members, represent
immediate opportunities for training in arange of subjects, including therole,
duties and daily work of a counsglor, relations with the loca community, and
taxation systems. Training program can range from workshops, short courses,
retreats, seeding of ideas, and study tours. At the nationd level, a cross-party
retreat of promising young party leaders, which could be amed at understanding
and playing aleading role in effective locd governance reform, may serve asa
carrot to induce acceptance of what otherwise could be perceived as meddling.

Many minority groups in society are denied the opportunity to have their voice
heard or to fulfill their potentid. Thisis particularly true for women. The Misson
should expand and strengthen programs that encourage participation and the
inclusion of women in the decison-making process. All opportunitiesfor training
should ensure gender balance where it is practicable to do so.

The intractable nature of Guyanese ethnic-palitics points to the need for
dternative conflict resolution mechanisms. The duly contituted Ethnic Relation
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Commission may represent atarget for modest levels of technica support.
Support for peace education and peace councils, in collaboration with the UNAG,
should complement traditiona decisonmaking activities of the courts and the
legidature. The project could productively incdlude incoming visits of elder
statesmen and public forafor face-to-face interaction.

Rule of Law

Rule of law has been a centerpiece of USAID activitiesin Guyana. Dueto loca
condraints, investments have not resulted in the high levels of impact. In spite of
obvious ongoing needs, the team recommends a thorough reconsideration of support in
thisarea. A drategic narrowing of srategy should emphasize rule of law issues most
relevant to local governance capacity building and participation of locd citizensin the
locd governance process.

A large amount of new legidation is anticipated in the wake of the February 2001
condtitutiona amendment laying out the local government reform process
(Congtitution { Amendment} {No 2} Act 2001, Articles 72— 78). Muchif not al
of that work should be completed well before the next USAID strategy takes
effect. Nonetheless, USAID/Guyana would be advised to anticipate the strategy
and lay groundwork for it by continuing support to the statutory process and to the
Joint Task Force on Local Government Reform.

0 Inparticular USAID should take every opportunity to underline and
support afull and meaningful implementation of the congtitution’s
Articles 74 {3} and 75, which read:

Article 74 {3}: It shall be the duty of local democratic organs to maintain
and protect public property, improve working and living conditions,
promote the social and cultural life of the people, raise the level of civic
consciousness, preserve law and order, consolidate the rule of law and
safeguard the rights of citizens.

Article 75: Parliament shall provide that local democratic organs shall be
autonomous and take decisions which are binding upon their agencies and
institutions, and upon the communities and citizens of their areas.

The legd relationships between loca governance organs and the proposed Local
Government Commisson are murky at best. Further, the role of the Ministry of
Locd Government and Regiond Development in reation to the new Commission
must be clearly established. USAID may well consder technica assstance and
TA to hdp darify and rationdlize the legd status of these entities with an eyeto
promating maximum autonomy & the loca leve.

The newly dected organs of local governance will be charged with a greater role
in law and order and rule of law than is currently the case. While the scope of this

Guyana DG Assessment 57



change is yet to be determined, staff and dected officids will need training and
knowledge about a host of issues that they have previoudy not been asked to
consder. Aspart of an overdl training and TA package (recommended under
Good Governance below), there should be modules to develop competencies that
would alow effective policy making, oversght of law and order, and rule of law
functions.

Mechaniamsfor locd dternative disoute resolution (community-based and local
government-based) could be an important instrument to prevent loca policy
makers from adding to case backlogs.

USAID should continue periodic ingtitutiona support for the Bar Association,
Association of Women lawyers, and Legd Aid, particularly in ther effortsto
conduct outreach to local areas. Targeted at locdl citizen participation aswell as
locd governance officids, this should take the form of assstance for publications,
public education, citizenship training, popular legd training, and legd or
condtitutiond training. Substantive focus should be on LG reforms, locd
governance functions, and the legd role of citizen organizations.

0 Inaddition to the Bar, Legd Aid, and women lawyers, USAID should
identify and support other locd NGOsin the diffusion of information on
LG reforms.

Competition

One priority of GECOM isthe compilation of a Nationd Rolling Regigter. The
regisiration function may need to be decentraized to existing local government
offices such asthe RDC. The Misson may be well placed to provide modest

support but not to create independent regiond registration offices.

Support for the independent mediais one component of USAID’ s objective to
promote the development of democratic practices and ingtitutions. Other donors
have provided crucid financia support on the regulation of the broadcast media
and the implementation of adequate legidation. Other unattended problems
include poor journaistic Sandards and editorid mismanagement. The Missonis
well placed to provide journdigtic training for responsible investigative reporting
on issues rather than smply reporting on events that exacerbate tensonsin the
society.  Such training should include talk show hosts who have been some of the
worst offendersin inciting unrest. The focus of training should be coverage and
andyss of condtitutiond reforms relating to loca governance, establishment of
local government *beats,” and helping reporters become more knowledgeable
about these issues.

The team recommends civic education programs and media campaigns that
explan the nature of Loca Government reform and the role of civil society. This
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should include media and civic education to promote particular policy agendas of
locd communities.

The duly condituted Locad Government Commission (when formed) will
complement reforms and prospects envisaged here for local governance. The
Misson should provide support to the Commission in the form of technical
assigance and training with a view to enhancing the enabling environment for al
locd government officias.

Therole of civil society can beimproved by strengthening group partnersin loca
governance. The New Amsterdam Action Group serves as a pilot project for
action oriented, non-partisan partnerships with loca government. Support should
be proactive in nature: The Mission should specificaly promote multiple issue-
focused partnerships that straddle both race and party politics.

The Mission should build on its success in facilitating private sector collaboration
a locd and regiond leves, especidly with smdl- and medium-sized businesses.
This offers the advantage of being an important cross-sectord linkage for DG and
EG SOs.

Inclusion

The cause of inclusive governance would be served by ongoing program support
for condtitutional reform. This could take the form of support for an ongoing
reform process aswell asimplementation of loca government reforms aready
agreed, including:

0 esablishment of the Locd Government Commission,

o further efforts toward democratic decentralization,

0 modes of representation that ensure accountability to citizens and loca
communities (congtituency based representation)

Program support shoud be made available for civil society engagement with the
Ethnic Reations Commission and other parliamentary commissions focused on
indlusion, including human rights and gender equity.

Program support should facilitate actions that focus on practica loca concerns
cutting across ethnic differences.

Some program effort should directly address problems of ethnic insecurity via

forums, workshops, media campaigns, and collaborative efforts, especialy at
locd levels.
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Good Governance

Points highlighted above lend support to good governance, including issues of legidative
reforms, consolidation of good parliamentary procedures, and support for civil society
groups as partners in more democratic governance.

A full featured, in-depth capacity building program should enhance efficiency and
accountability in loca government indtitutions. The more tactical eements of the
programs should address strategic planning, budgeting, accounting procedures,
consultation, community participation, bureaucratic survivd, taxation, and legd
education.

The Mission should prioritize actions that enhance the governing capacity of what
is likely to be avery high proportion of new-intake RDC and NDC councilors.
This might include drategic efforts in the area of Information Technologies,
provison of computer equipment, operationa handbooks, networks, etc.
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NAME INSTITUTION/TITLE

Carol Becker USAID/Guyana
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Judith Wiley IDB/Canada Conault
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World Bank / Decentralization, Community Driven Development
/ Guyana Program

Murray Kam CIDA - Country Director

Greg Briffa DFID

Helena Laakso First Secretary, Economic Advisor
European Union, Guyana
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Sharief Khan Editor in Chief, Guyana Chronicle

Visham Ramsaywack

GTV — Editor in Chief

Anthony J. Vieira
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Dr. Patrick Dia Broadcast Advisory Committee
Christopher A. Nascimento | Public Communications Consultants Limited
Eve Blackman NBTV - Channd 9

Enrico Woolford

Executive Producer, Capitol News (TV)
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Patrick Yarde President -of Guyana Public Service Union
Norris Witter Guyana Trades Union Congress— VP
Surendra Persaud GPSU - General Secretary
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PRIVATE SECTOR

Dr. Ledie Chin Insitute of Private Enterprise Development/ NGO Forum
Gerry Gouvela Private Sector Commission

JUSTICE SECTOR

Roxanne George Deputy Director of Public Prosecutions

Madame Justice Desiree
Bernard

Judicary - Chancellor

Chief Justice Carl Singh

Judiciary — Chief Justice

NGOs

Magor General Joseph Singh

Executive Director Conservation Internationa

Josephine Whitehead Lega Aid

Anande Trotman Guyana Bar Association —President

Mike McCormack Guyana Human Rights Association - President
David Yhann NGO Forum
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Dr. Roger Luncheon
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Ralph Ramkarran Speaker of the House
Coby Frimpong PRSP Coordinator
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Government
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Party
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Political Affaires Officer — Office of President, for both PNC
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(Berbice Campus)
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Oscar Clarke PNC/R — General Secretary
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Ravi Dev ROAR — MP and Party Leader
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